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(iii)

Abbreviations used in the thesis

H.I.D.B. is of course the Highlands and Islands Development Board -
usually referred to simply as "the Board". The other abbreviations, in

alphabetical order, are as follows:

A.D.B. - Atlantic Development Board

B.A. - British Aluminium Company Ltd.

B.0.T. - Board of Trade

B.0.T.A.C. - Board of Trade Agvisory Committee

D.A.F.S. - Department of Agriculture and Fisheries for Scotland
D.A.T.A.C. - Development Areas Treasury Advisory Committee
D.E.A. - Department of Economic Affairs

D.T.I. - Department of Trade and Industry

E.R.L.U.C. - Easter Ross Land Use Committee

F.D.S. - Fisheries Development Scheme

H.I.B. - Herring Industry Board

L.E.A.F.A.C. - Local Employment Act Financial Advisory Committee
M.F.D. - Moray Firth Development

K.F.U. - National Farmers Union of Scotland

N.S.H.E.B. - North of Scotland Hydro-Electric Board

R.T.-Z - Rio Tinto-Zinc

S.4.0.3. - Scottish Agricultural Organisation Society

S.C.5.S. - Scottish Council of Social Service

S.D.D. - Scottish Development Department



(iv)

S.T.B. -~ Scottish Tourist Board

S.T.U.C. - Scottish Trade Union Congress

S.W.0.A. -~ Scottish Woodland Owners Association
T.V.A. - Tennessee Valley Authority

U.k.A.E.A. — United Kingdom Atomic Energy Authority

W.F.A. = White Fish Authority
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Chapter 1l: Public Administration and the Policy Process

Public Administration: Definition and Approaches

Put in the most general way this thesis concerns .the role of the
public administrator in the policy process. Specifically it is about
the evolution of government policy toward "Highland Development" and the
part played by the Highlands and Islands Development Board in this process.
For the remainder of the chapter I propose to look briefly at some
problems of definition of the term "public administration™ and at a
number of approaches to its study. I will take two of these approaches -
public administration as decision-making and the relation of the adminim-
istrative agency with its political environment - for more detailed
consideration. Four themes will be particularly stressed: +the charac-
terisatien of the policy process (or the decision-making process, I use
the terms synonymously) as a 'tree' of possible choices; the lack of
specificity in many policy commitments and the associated use of "un-
analysed abstractions" to describe the policy; the "multi-organisational™
nature of much public administration; and the importance of selective
perceptions in determining policy choices,

Attempts to give vigorous and watertight definitions to concepts
in the social sciences tend to be futile, for it the definition remains
down-to-earth enougn to refer clearly to some identifiable part of the
world it is almost inevitable that certain phenomena that it should

covearn - manage to escape the net of the definition and others that should
not be there creep under this net. So for example, if we attempt
(naively I admit) to define 'public' bodies as ones having statutory
powers or responsibilities then we find that a body such as the old

Highlands!and Islands' Advisory Panel 1 will not count as 'public', an

1. See chapter 2,



odd state of affairs. By using the most highly abatract, vague and
general social science comcepts (e.g. structure, function, system etc.)
this problem can sometimes be avoided but only at the expense of making
the definition of little practical use and probably almost meaningleas
as well, 2 Therefore I will avoid formal definitions and content myaelf
with a brief discussion of a few of the ambigvrities inherent in the term
"public administration",

The distinction between public and private is a slippery one.
Dunsire points out that "public" means both"belonging to all" and "open
to all™ 5 and using the second meaning it could be argued that all organ-
isation recruiting from the world at large and mot just from a small group
having personal or kinship ties are "public"; that indeed one of the most
salient facts about Western Industrial society is its pervasive "public -
ness", But this is not the sense of the word used here. I am using
the public-private distinction, in the conventional manner, to have the
same sense as governmental - non-governmental: that is'mgre directly
controlled by the political executive <the more publiec. So, for instance,
the Scottish O0ffice, as a Central department, is public, I.C.I, is private,
The problems come at the marging; British Rail is surely public but what of
B.P.? A hard and fast dichotomy will not hold; what we have is a rather
blurred spectrum. It is characteristic of public bodies to have statutory
powers and responsibilities, to receive substantial sums by way of grant-
in-aid from the Treasury, to be subject to ministerial authority, to have
their official head either elected by the adult population as a whole or
appointed by a minister, and to perform functions other than the earning

4

of profits or the promotion of their members' interests. Many bodies

2. A similar point is made by P. Appleby, Policy & Administration (University
of Alabama Press, 1949), p.l5.

3, A. Dunsire, Administration; The Word and the Science (Martin Robertson,
1973), p.166.

4, 1i.e, they are "service" or "commomw#al™ organisations not "business
concerns® or "mutual-benefit associations" to use the classification in P.M.
Blau & W,R. Scott, Formal Organisationg (Routledge & Kegan Paul, 1963),p.43.




will only have some of these attributes but the more of them an organisa-
tion has the more public we can say it is. Viewed in this light the
Highlands and Islands Development Board comes well over on the public
side of the spectrum.

If the word "public" is not blessed with a single unambiguous
meaning, it cannot compare with "administration" .for which no less
than fifteen meanings have been established.5 The possible variations
are breathtaking but, fortunately, not very important for our purposes.
It is probably enough here asimply to reject the traditional dichotomy
between "policy™ and "administration”. This is no bold new doctrine;
few academics since the War seem to have maintained the distinction
and its earlier use was based not so much on empirical grounds as on
the normative desire to establish a clear constitutional division of
labour between politicians dealing with controversial policy matters
and impartial Civil Servants merely implementing in the most efficient
way whatever had been decided. As it is one of the themes of this chapter
to portray policy-making as a series of choices and to deny that there is
any cut—-off point between the establishment of broad goals and thé re-
latively detailed commitment of resources we shall return to this point
later. As for "administration" the word will be used to cover all acti-
vities ranging from the most exalted "policy-making" to mundane management
functions - in other words the work of the members and staff of public
bodies. 7

Organisations involved in public administration can be treated in

a number of different ways, many of them equally appropriate to any

5. By Dunsire in chaptersl-3 of Administration.

6. A very effective attack was made on it by - Appleby in Policy and
Administration but as Dunsire shows it still lives on in the minds of those
like the Maud Committee who have to wrestle with the practical problems of
what constitutes the proper spheres of activity of the politician and the
official. (Dunsiwve, p.153-5).

7. Which actually doesn't quite correspond to any of Dunsire's meamings but
lumps several of them together.




organisation private or public 8 (but of course 'organisation' is yet
another slippery term). Perhaps the most prevalent approach is to

focus on organisational structure. Chief among the originators of this
approach was Max Weber who analysed "bureaucracy" - that is, the mode of
organisation applicable to the 'rational/legal' type of authority found
in Western industrial nations and characterised by the strict application
of formal rules and the firm delimitation of official duties and spheres

of Authority. 9

others 10 and has inspired more recent writers reacting against different

Weber's work was extended and modified by Mertdn and

traditions., 1 One of the earliest of these other traditions was that

of tscientific management', Started by Fayeh (dealing with top manage-
ment) and Taylor -(dealing with the shop floor), 'scientific management'
was taken up by numerous writers and soon formed a large corpus of pro-
verbial knowledge symbolised by the term P.0.S.D.C.0.R.B. - the first
letters of the various supposed stages of administration (planning,
organising, staffing, directing, coordinating, reporting and budgeting).12
Scientific management was essentially prescriptive in content - describing
how organisations should be structured rather than looking at how they

were - and as such it lives on still. However, the whole tradition has

been subjected to severe criticism, most notably by Simon (in Administrative

13

Behaviour) who attacked its proverbial and non-empirical character.

8. A discussion of different approaches (from a bibliographical point of
view), the outline of which is followed here can be found in R.L. Peasbody &
F.E. Rourke, "Public Bureaucracies" in J.G. March (ed.), Handbook of Organisa-
tions (Chicago, Rand McNally, 1965), p.802-837.

9., From Max Weber; Essays in Sociology, H.H. Gerth & C.W. Mills (eds.)
(Routledge & Kegan Paul, 1948), p.196-244.

10. See for instance R.K. Merton, A.P. Gray, B. Hockey & H.H. Selvin (edss)

Reader in Bureaucracy (Glencoe, Free Press, 1952) and P.M. Blau, The Dynamics
of Bureacracy (University of Chicago Press, 1955).

11. See for instance A. Etzioni, Modern Organisations (Englewood Cliffs,
Prentice-Hall, 1964), p.4l.

12. A full discussion of the development of their school is found in J.L.
Massie, "Management Theory™ in March, p.387-422. P.0.S.D.C.0.R.B. itself was
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footnotes continued -

an invention of L. Gulick and is to be found in L. Gulick and L. Urwick
(eds.) Papers on the science of administration (New York, Institute of
Public Administration, 1937).

13. H.A. Simon, Administrative Behaviour (2nd Edition, New York,
Macmillan, 1957) p.20-36.




Simon himself had been preceded in his attempt to construct a more

behaviourly based theory by C.I. Barnard. 14

Even earlier, another
source of criticism had emerged - the Human relations school. Led by
Mayo, 15 they stressed the importance of the 'human factor' and directed
attention to the informal structure that grows within the shell of the
formal one. The tendency for this school to play down disagreement and
to preach that all parts of an organisation (especially management and
workers) could get along with one another if they tried, in turn led to
a reaction and several later writers, such as Etzioni and Crozier, 16 have
emphasised the inherent conflicts present in many organisations.

Closely connected with the study of organisational structure is the

intention of improving the efficiency of the organisation. This of course

was the raison d'etre of the scientific management approach and is also to

be found in present day operational research. Sometimes prescriptions

for greater efficiency amounted to no more than tampering with the charts of

the formal organisation, and as this did not always have the desired effect,

many of those involved in management (as reported by Simon who deprecates the
ide;) came to feel that "organisation" was unimportant and "personality™

counted for all. 17

While not necessarily going to such extremes, it is
clear that the people within any organisation are of considerable importance,

and this fact provides an alternative focus to structure when studying

14. C.I. Barnard, The Functions of the Executive (Harvard University Press,
1938).

15, E. Mayo, The Human Problems of an Industrial Civilization (New York,
Macmillan, 1933).

16. A. Btzioni, A Comparative Analysis of Complex Organisations (Glencoe,
Free Preas, 1961) and M. Crozier, The Bureaucratic Phenomenon ZTaviatock,
1964). )

17. Simon, p.XV.




organisation: that of personnel and personalities. There are fewer
works on this topic than on organisational structure which have become
classics but the writings of Merton, Gouldner and Argyris, for instance,
are notable. 18 Other attempts to explore the relationship between
organisation and personality-in general are provided by Presthus and, in
an axiomatic way, by Downs. 19 In Britain studies of the personnel of
public bodies have tended to concentrate on higher civil servants - those
of the former Administrative class - as, for example, in the books by
Kelsall and R.4A. Chapman. 20
To study structure or personnel is to investigate the building blocks
of organisations, but as such bodies are not static edifices but groups
of people involved collectively in doing something, another approach is
to look at what is being done and the way it is performed. To use
Stein's description of what his "Inter-University Case Program" book is
about, we can study "public administration as prccess™. 21 Central to
this app;oach are the concepts of organisational goal, - the end which the
organisation is supposed to achieve - and decision-making. The two things
are neceésarily closely connected. Decisions are made in order to achieve
certain goals, goals are changed (sometimes inadvertently) because of
particular decisions. A classic study of how an original goal was dis-

placed by a commitment to arrangements which are in fact, though not

transparently, incompatible with it is Selznick's TVA and the Grass Roots.

As Selznick shows, procedures may become "the receptacle of positive

22

emotional values" which would normally be attached to goals and because

18, See for example, R.k. Merton, "Bureaucratic Structure & Personality" in

Merton et. al. (1952), p.361; A.W. Gouldner "Cosmopolitans and Locals: Toward
an fnalysis of Latent Social Roles", Administrative Science Quarterly, Vol.Z2.
1958 (two articles;, and C, irgyris, Personality and Organisation, (New York,

Harper & Row, 1957

19. R.V. Presthms,The Organizational Society (New York, Knopf. 1962) and
A. Downs, Inside Bureaucracy (Boston, Little Brown, 1967) esp. chaps. VII-IX.

20. R.k. Kelsall, Higher Civil Servants in Britain (Routledge & Kegan Paul,
1955) and R.A. Chapman, The Higher Civil Servdee in Britain (Constable 1970)
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footnotes continued-

21. H, Stein (ed.), Public Administration and Policy Development: A
Case Book, (New York, Harcourt Brace, 1952), p.XIII.

22. P. Selznick, TVA and the Grass Roots (New York, Harper Torchbooks,
1966) p.62.




of this a heavy reliance on the anslytic distinction between means and
ends is usually inappropriate when applied to public administration - or
any other political process. There are other arguments against such a
distinction: aends are often not clearly stated, or even known, and when;
they are they will often be expressed in terms too vague to be a guide to
action; not only.pan one end be served by many means but multiple ends are
often furthered by a single means; what is an end for one man might only be
a mezns for another, yet they may cooperate for all that; finally, as
Lindblom has shown, there can be agreement on means without agreement on
ends. 25

This has a bearing on what has perhaps been the major debate about
decision-making models: the validity and usefulness of the "rational
maximiser®™ assumption of human behaviour. Rational man must be able to
distinguish clearly between means and ends otherwise his ability to maximise
his utility becomes greatly impaired. It is hardly necessary to go into
great detail in criticising this particular ™model of man" for to do so
would be to attack what is now an Aunt Sally (but dc the economists realise
it?). All we need do is to point to the two main alternative models de-
veloped by the critics; Simon's 'Satisficers! and»Lindblom's 'mutual ad-

24

justers!'. Administrative man, the satisficer, differs from economic
man in that he does not maximise -~ which would require the extremely
laborious process of discovering all possible ecourses of action open to
him and working out the best alternative ~ but simply chcoses a solution
that is 'good enough'. Furthermore he makes no idle pretence at perfect
information but deliberately works with a highly simplified view of the

variables relevant to his interests; the complexity of the real world is

23. (C.E. Lindblom "The Science of Muddling Through" reprinted in R.E. Wolfinge:
(ed.) Readings in American Political Behaviour (Englewood Cliffs, Prentice
Hall, 1966) p.218-219.

24. Simon, P.XXV - XXVI and also his "A Behavioural Model of Rational Choice"
in Models of Man, (New York, John Wiley, 1957). Lindblom, "Muddling Through"

and also The Intelligence of Democracy (New York, Mree Press, 1965).

‘.
PR



reduced to a few "relatively simple rules of thumb". 25 For all ‘his
differences from Simon's "administrative man", Lindblom's administrator
has similar tendencies: he does not believe in the possibility of clearly
separating means and ends so he cannot establish the 'one best way' to
achieve his objectives, his analysis is drastically limited and proceeds
by a succession of limited comparisons; and he considers the test of a
'good' policy to be whether a number of people can agree on it without
necessarily agreeing as to final objectives. 26
The above approaches to organisations - concerned with their structure,
their personnel or the decision-making processes within them are equally
relevant to public or private bodies. By comparison the study of the
organisation's political environment and its relations with this environment
seems particularly appropriate to public administration. Of course all
organisations have an environment and there have been studies relating
purely private bodies to their surroundings 27 but, as Self puts it,
business firms inhabit a market rather than a political environment 28 and
the problem becomes especially important for public bodies because of their
peculiar interrelatedness. Making due allowance for the lack of firmmess
of the public-private distinction, already discussed, there is a case for
saying that while, say, a firm or a trade union have some sort of autonomous
existence a public body is only there because of the part it plays in the
overall process of government. In other words a large part, if not all,
of the public sector can be considered as several giant 'multior;anisations' 29

whose component units eannot. gensibly be treated separately from the

other units they are

25. Simon, Administrative Behaviour, p.XXV-XXVI.

26. Lindblom, "Mucdling Through™ p.215 and 218. There are of course major
differences between the views of Simon and Lindblom but I cannot agree with
Self that the two are in "complete opposition", see P. Self, Administration
Theories and Politics (Allen & Unwin, 1972), p.39.

27. A. K. Rice, The Enterprise & its Environment (Tavistock, 1963), which uses
a "system" approach.
28. Self, p.262.

29. For a discussion of this concept see J. Stringer "Uperational Kesearck for;f
'Multi-organizations' "Operational Research Quarterly, Vol.l8, No.2 (1967). ;




related to. 30 To put it yet another way while a private body has goals
dependent only upon itself the goals of a public organisation cannot be
divorced from wider government aims. The interaction between a public
body and the elements of its environment (which may include other public
bodies, political parties, interest groups and much else) is necessarily
political, being concerned with, in Easton's phrase, "the authorative

allocation of values" 31

and it was this aspect of administration that
led Appleby to call it 'the eighth political process'. 32 Its greater
visibility in the U.S.A., where the bureaucracy is both more fragmented
and less secretive than in Britain has led to a number of studies. 33
Less work has been done in this country, 34 On the theoretical side,
Down's analysis of the empire building tendencies inherent in bureaucracy 35
should perhaps be mentioned.

The preceding achematic characterisation of studies relevant to public

administration provides a context for the material in this thesis, Briefly,

though neither structure and personnel can be ignored, they do not provide

30. Self, p.251, makes much the same point and calls this the "macro-
approach" to public administration.

31, D. Easton, The Political System (New York, Knapp, 1953), p.129.

32, Appleby, p.29-30, several of the other seven processes have a speci-
fically U.S. relevence.

33, e.g. the volume edited by Stein; M. Meyerson & E.C, Banfield, Politics
Planning & the Public Interest (Glencoe, Free Press, 1955); and ¥.R,Lb¥inin &
N.A. Abend, Bureaucratd . in Collision (M.I.T. 1971).

34, Though there are the Administrators in Action books, Volume I by
F.M.G. Willon (R.I.P.A. 19615 and Vol. II by G. Rhodes (R.I.P.A., 1965) and
at the local level D,V, Donnison and V. Chapman and others, Social Policy
and Administration (Allen & Unwin, 19¢5).

35‘ DO'nS, p. 211-216.
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the chief focus for the following study of the Highlands and Islands
Development Board. Rather, as I am interested in the part played by the
Board in the policy-making process, the most relevant two approaches are
those that have been characterised as being concerned with decision making
on the one hand and the political environment on the other. Something

more now needs to be said on these topics.

The Policy Process

Policy-making, I have already asserted, is not to be treated as one horn
of a dichotomy, the other being administration. Still less useful is the
trichotomy policy-programme-administration a division that is beginning to
go the way of P.0.S5.D.C.0.R.B. "which proves on inspection to be almost de-

n36

void of practical content, If a distinction is wanted between policy-
making and administration it is probably best simply to treat them as referring
to different aspects of the same basic activity. Policy-making lies at the
heart of - government and "to govern", Mend&s-France, the former French Prime
Minister is supposed to have said, "is to choose" (a claim that had some force
in the context of shilly-shallying 4th Republican governments). This is
exactly right for policy-making., Policy-making is choice and choice moreover
by those whose authority is such that their choices tend to stick (and so

back to Easton's definition). It is true that not all choices made within

an administrative apparatus would be called M"policy-making" in any ordinary
sense of the term, it is only the more important choices that are so designated.
This is easy enough to illustrate: a decision to expand the road-building
programme would be a policy matter but not one to buy carbon paper from
supplier x rather than from supplier y. But because of the inveterately

vague nature of a phrase like "more important™ =~ there is no possibility or

36, W.J.M. MacKenzie, Politics and Social Science (Penguin, 1967), p.247.
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indeed any need to establish a cut-off point above which decisions are
called policy matters and below which they are merely administration.
Such an attempt is particularly harmful if it leads to the belief that
themselves
there is one group of men who are policy-makers and another who confine /
to administration. In reality effective involvement in policy-making
may stretch quite far down the organisation (and will certainly involve
personnel other than, in the case of a body like H.I.D.B., the handful of
Board members) and even the most purely "administrative" matters, such as
the choice of carbon paper supplier, can in certain circumstances become
"political™ and require a decision from the very top. "Political activity
ig like lightening, in that it may suddenly strike into any corner of the
administrative system, but only rarely does so'. 31

The way I wish to conceive of the policy process is best illustrated

by reference to a "games tree" such as the one shown in the diagram below:-

(e ————— — — ——

In a game sﬁEh as chess (where of couriL the number of possiﬁ&e choices:zat
each move far exceeds the few shown in the diagram) a player at A is faced
with three possibilities, his decision in turn gives four choices to his
opponent at B who in turn gives the first player two moves at C and so on.
It is not necessary for the game to involve only two people or for the tree
to refer to a game at all. It is appropriate to any situation where one

choice opens up others which in turn open up still more and so on until

there is no further scope for choice.

37. Self, p.l5l.
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The use of a 'tree' to represent/decision-making situation seems to
go back many decades but its relevance to administrative behaviour was
first brought out by Simon in his book of that name. 38 It is used here
not as part of any formal theory of rational choice but merely for heuristic
purposes and its advantage is that it underlines the continuous nature of
the policy process, Donnison and Chapman are using much the same idea
when they say that the administrative process "may be regarded as a con-
tinuous series of 'decisiona' or 'choices'" and that "Each decision that is
made, thereafter reduces the number of alternatives still available, until
the last act is reached which determines the final outcome .... At certain
stages in this process decisions are taken which select one route and ex-
clude many others potentially available up to that point". 39 ¥hat I
wish to get away from is the idea that"policy-making™ ends when high level
goals have been set - let us say it has been decided to pursue Highland
development - and all else is simply a technical matter of 'best means'.
This is simply not the case. Rather the high level choice gives way to
another level of choices and so on until the most detailed action has been
taken (or not as the case may be). In fact, a point I wish to return to
later, the high level choices may be the least controversial and it is
the more detailed decisions that produce political opposition.

The disadvantage of the 'tree' model is that it seems to suggest that
decisions are both the basic analysable unit and that they are sharp and
definite things. This is not necessarily entailed however and it would be
a very unfortunate step to take. Just because at every fork in the tree

a clear and obvious number of choices are apparent it does not mean that

28, Administrative Behaviour, p.XXVII.

39, Domnnison and Chapman, p.34-35. The authors state that their views derive
from Simon. I do not think it matters whether the proccss is called "adminis-
trative', "policy-making"™ or "decision-making".
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the real world of the administrator will look at all like that. Chess, a
game of perfect information, is in many ways a quite inappropriate analogy.
Simon, fertile as always, has suggested that the decision premise be made

40

the basic unit of analysis. This has the considerable advantage of
taking into account the lack of information, or even misinfo?mation, of the
decision-maker as well as his possibly blurred perception of exactly what
possibilities are open to him but it still leaves the impression that when
@ decision is taken something definite happens. No doubt this is true in
some cases but there are asituations which in retrospect seem to have pro-
duced a clear choice whereas at the time the decision was not so much taken
as emerged out of the interaction of actors all of whose main concerns were
peripheral to this decision. The policy vrocess is conceived as a "tree"
then, but with due caution about just how the choices come to be made,

A recent refinement of the concept of decision-making has been made
by P.H. Levin, He suggests that all decisions need to be analysed along

41

the dimensions of "specificity" and "commitment". (The two terms are

not used in an unusual way and are therefore self-explanatory). All decisions

are resolutions to do something (or nothing) but what is resolved upon may

vary in specificity from the most general and hazy of commitments to a de-
allocation

tailed "/ .. of resources. Similarly, but independently, all decisions

imply some sort of commitment but the commitment may range from something

that can be changed with the minimum of difficulty to a passionately held

conviction or a legally binding promise. To understand clearly the importance

of any decision it has to be asked "how specific is it?" and "what degree of

commitment does it generate?".

40, Simon, Administrative Behaviour, P.XII and chapters IV and V.

41, P.H. Levin, "On Decisions & Decision Making", Public Administration,
Vol. 50, 1972, p.24-25. The article says quite a lot of other things about
decisions as well but these, while interesting, I find less useful in this case.
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To relate the "tree" idea to the Highlands and Islands Development
Board it can be said that what we are dgiiving at is an account of the
policy of Highland development from early recognition of the problems
down to the Board's detailed actions - that is an account of the growth
of this particular "tree" analysing the choices perceived at each fork and
describing those that were actuallymade. And within this framework it is
a study of the part played by the Board in the process.

What were the major stages in the development of this policy, that is
to say the major forks in the tree? It has to be admitted that there is
something a little arbitrary in dividing a policy - a seamless web - up into
atages but with this reservation it may nevertheless add to the clarity of
the picture. In an investigation of the work of 18 U.S. federal field
offices Gore developed four phases of the policy process:; problem perception,

42

interpretation, the struggle for power and formalization. Gore's phases
concern the development of policies by agencies already in existence, whereas
in the Highland case H.I.D.B. was created in the course of the policy process;
the phases therefore are not quite compatible., We can of course accept
that the first stage is the perception of a problem. Obviously nothing
else will happen until this has occured though it is far from trivial to
ask why a particular situation came to be perceived as a problem. The
perception of a problem is the equivalent of a decision to play a game; in
terms of the tree of future choices it simply means that such a tree now
becomes relevant.

It is at the second phase that our case diverges from Gore's outline,

This seems rather odd, surely there must have been a variety of inter-

pretations of the problem? There were, but they did not really have much

42, W.J. Gore, "Administrative Decision-Making in Federal Field Offices",
Public Administration Review, 16 (1956) p.284-91.
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practical importance until later on in the policy progress. As soon as

the problem was perceived in its contemporary form, i.e. as a problem of
depopulation (and another complication was that the perception of the problem
had changed in the early part of this century), the basic question - the
first fork of the tree - became whether to have an executive development
board or not. For a long time the answer was 'not' and further policy
developments had‘é?%ﬁ‘ﬁic from there, It was not until the Labour

victory of 1964 that the creation of a board was accepted (and here again
policy processes show themselves quite unlike games - a chess player

cannot change his first move in the middle of a game), Once the idea

of a development board was accepted the next major range of choices

concerned the kind of Board and only after that did analysis of the

Highland problem with accompanying recommendations for the basic strategy

of the new board become relevant. The final stagé{o%%g}%%% a choice of
strategy, were the detailed decisions about actions,

Looked at casually there is something cockeyed about this whole
policy process for instead of deciding what needed to be done to solve
the Highland problem and then creating instruments to do it, the Govern-
ment created the instrument (i.e. H.I.D.B.) first. In fact this is a
fairly common way of proceeding and fits in with Lindblom's analysis of
the incremental approach to policy whereby the policy-makers can often

agree on means without necessarily agreeing on objectives. 45 Put in

the form of a behaviour 'tree' diagram the successive stages of the

43. Lindblom "Muddling Through", p.219.



16

policy outlined above appear as:-

-
~Board— e e o o e
Problem +—
perceived —————— " . or |_H.I.D.B.
in contemporary —H,I,D,Bi~— strategy
form
r— e - - Gr—— - - - -
—~No Board——----
Type of Variety of Choices of
Board strategies particular
actions

(The diagram is an oversimplification as separate "trees" could
be drawn for each of the Board's "actions" e.g. the revival of the
Highland fishing industry or the promotion of tourism). What we see
here is the 'crystallization' of policy. From the first hazy concep-
tion (by the relevant authority) that something is wrong a policy is
slowly worked out into more and more specific and concrete forms until
it ends up in a detailed commitment of resources -~ for example a loan
to a fisherman to buy a boat (of course it may end with a refusal to
act). At each stage in this process of crystallization it can be asked
(though ité7not always possible to find answers), who was involved and
what were their preconceptions and information? What influences and
constraints did they perceive themselves to be under? What interests
were involved and did they clash?

Applying the notions oanpecificity and commitment to the various

decisions that brought about the crystallization of the policy of
Highland development, it is interesting to note that at several stages

in the process a high level of commitment was associated with a low
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level of specificity. So, for instance, the Liberal Party were for a
long time committed to the creation of a development board without being
very specific about its powers, membership, etc. And after the Board
was created (or before for that matter) a strong commitment to "Highland
development" was often expressed in what Selznick haa called "unanalysed
abstractions",44 that is abstract slogans which, not having been unpacked,
beg a good many questions and are equally applicable to a variety of contra-
dictory procedures, Policies expressed in such terms may be agreed upon
by numerous people who in fact disagree quite sharply when it comes to a
more precise specification of what needs doing. Such policies are in
Professor Grieve's phrase "™unexceptionable sentiments"™ (and he went on to
say that it was the Board's job to transform them into "the terror of
action”45). The prevalence of unanalysed abstractions explains why
numbers of supporters of the idea of a development board later expressed
disappointment with it and disatisfaction with its policies and why much of
the conflict generated accured at the "administrative" stage rather than at
the "policy" stage of the process 1 :n (to relapse briefly into the con-
ventional distinction).

This =nee of unanalysed abstractions with which to describe policies
seems wideaspread. Levin and Abend, commenting on American experience,note
that government aims are often expressed in vague and gerieralised terms, 46

and Self, reflecting generally on administrative competition,says that a

basic cause of policy eonflict "is the frequent inconsistency or vagueness

44. . Selznick, p.59-64.
45. Professor R. Grieve in a letter to The Scotsman, 7/8/68.

46. Levin & Abend, p.233. A similar point is made by D.P. Moyniham, Maximum
Feasible Misunderstanding, (New York, Free Press, 1970), p.XVI,
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of public policy goals". He adds, "These difficulties are not necessarily
apparent during the phase of general policy formation but may become
apparent when policies are translated by agencies into specific programmes".47
It is not difficult to see the advantages to the politician in expressing

his policies for as long as possible in unexceptionable sentiments: it
neutralises conflict during the stages when he is most closely involved

and ensures that opposition will emerge only to relatively detailed "ad-
ministrative'"proposals from which he is often far removed.

The use of such "unexceptionable sentiments™ in the Highlands led to a
regular rhetoric of development. This existed at various levels of general-
ity; the highest and vaguest being summed up by the phrase "promoting the
economic and social development of the Highlands and Islands™ itself.

This was so abstract and so unanalysed that it came close to meaning all
things to all men yet no more detailed specification of what was expected
of H,I.D.B. was produced by the Government throughout the time preceding
the Board's creation., Once they were established and were preparing
their strategy it was necessary to be a little more precise but the:
phrases could still be comfortable &nd unthreatening. Most people could
agree with the need to encourage manufacturing industry for example; it
was only when the policy was taken one stage further and the Board tried
to establish a petro-chemical plant on the Cromarty Firth that the contra-
dictory views sharing the same attachment to "Highland development" were

brought out. 48

The Political Environment

Partly because of my original intention and partly through lack of

information, the description of the policy development given in the

47. Self, p.103,
48, This incident is described in chapter 6.
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following chapters says relatively little about the internal decision-
making processes of the Highlands and Islands Development Board. Occa-
sionally internal conflicts become sufficiently severe to require comment
but for the most part the Board is treated as an undivided unit; that is
to say the dominant ideas on the Board - those of the Chairman and the
majority of Board members - are treated as being the ideas of the whole
organisation including all members and staff (undoubtedly an oversimpli-
fication). The effect of this is to make the main 1.focus; the external
relations of the Board and, in terms of the policy process, to concentrate
on how the Board's actions were affected by its political environment.,

If we conceive of the whole administrative structure concerned with
the Highlands as a sort of hierarchy with the Secretary of State at the
top and individual members of the public at the bottom then the Board
comes somewhere in the middle and can be said to have three levels of
relationship: (i) above, with the Secretary of State for Scotland, his
political assistants and his departments, collectively known as the Scottish
Office, the Treasury and other U.,K, departments and, ultimately, the
Cabinet; (ii) at the same level, with the other statutory bodies (e.g.
the Crofters Commission and the North of Scotland Hydro-Electric Board),
non-statutory but semi-official organisations (e.g. the Scottish Council
(Development and Industry) and the Scottish Agricultural Organisation
Society), 49 ana the local authorities, (iii) below, with interest groups,
local voluntary bodies like the Councils of Social Service and the public
at large.

Each of these levels of retationship brings its own characteristic
conflicts and frictions The Scottish Office wishes to keep the Board

under control whereas the Board wantas autonomy. A1l the bodies at the

49. All these organisations are described and placed in the administrative
matrix in chapter 2.
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same level want to control the policies they consider are under their
Jurisdication but there will inevitably be some overlapping of what
Downs calls "policy space". 50 Interest groups wish to influence the
Board's activities as much as possible, the Board wants to escape from

such pressures, In reality conflicts of this sort are likely to be
considerably mitigated by ambivalence on the part of the organisations
concerned. The Scottish Office cannot afford to keep H.I.D.B. too closely
undexr its thumb or initiative will be destroyed and its job done badly 51
and the Board in turn cannot break away from the Scottish Office so com-
pletely that it is exposed without protection to the icy blast of political
controversy. The empire building tactics of different bodies will be
checked by the unwillingness to get landed with somebody else's difficult
problem, And in its relationship with groups the Board cannot risk
losing all support by being too unresponsive but neither can the group
allow itself to be seen as indulging in excessive influence.

One theme runs throughout all the levels of relationship, and that is
the importance of different perceptions. There are many reasons why one
man might see the world in a different light from another, a different
upbringing for instance or different information, but for the purposes
of this study probably the most significant source of varying perceptions
is positien in the administrative matrix, This is pithily expressed
in the spoof social law quoted by Seidman: '"where one stands depends on

where one sits".52 Someone sitting at a desk in St. Andrew's House must

have a different perspective on Highland affairs from a man with a very

50. Downs, p.212,

51. The tension between "autonomy and goal effectiveness" on the one hand
and "policy control and coordination" on the other is described by Self,

p . 90-91 3
52. H, Seidman, Politics, Position and Power: The dynamics of federal organ-

isation (Oxford University Press, 1970), p.20. Seidman calls the law, "Miles'
Law" apparently after one Rufus Miles, a U.S. Government employee.




21

similar background, receiving much the same informatiem but sitting in

Inverness. What is of central importance to mne might be peripheral

to the others. ani the difference in perception as to what is important
may generate - conflict,

Al]l of the bodies in the Board's political environment have main
concerns or "primary tasks" 53 that differ somewhat from those of H.I.D.B.
and they will therefore differ im their perspectives. (This is not to
say of course that they may not differ even more radically). Se, for
instance, the Board will see the best interest of Highland development
being served if it is given the autonomy to act flexibly, whereas the
Scottish Office will be more concerned with assuring that all the various
statutory bodies do not come into conflict or do embarrassing and expensive
things, and with maintaining a reasonable kind of regional balance.,

An attempt to operationalise the idea of varying perceptions was made
by Levin in the article on decision~-making quoted previously. He describes
decision-makers as acting in accordance with some "action schema" whose
components are (i) perceived courses of action, (ii) desired outcomes, and

54 Though his use of the concept is

(iii) action/outcome relationships.
interesting I do not think that in the end it comes down to more than the
addition of the old means-ends dichotomy (withc . all its difficulties) to
the basic idea that people see the world in different ways and this affects
their actions.

Three other themes connected with the political environment of H.I.D.B.

deserve mention; differences in administrative 'style', the conception of

public administration as a multiorganisation, and the rhetoric of Highland

53. The concept is to be found in Rice, P.13, and refers to a task whose
performance is the reason for an organisation's existence,

54, Levin, P.25-26.
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development. Many things might be meant by an organisation's character-
istic 'style! 55 but I conceive of it as embracing those crucial policy
precedents that form a guideline for future actions and the organisation's
habitual way of going about its business., Clearly 'style' in this sense
is closely related to what Downs calls a 'bureaucratic ideology' or 56
what in Whitehall language is referred to as the 'departmental philosophy';
in fact style can be seen as the working of this philosophy in practice.

A newly created body like the Board could hardly have its own style to
begin with and this in turn gwwe far more scope to the ideas, approaches
and even idiosyncracies of the dominant personalities within it. What is
perhaps surprising is the speed with which H,I.D.B. did get some sort of
collective style so that after five years, when there was a change of
chairman, the relatively large differences in personality between Sir
Robert Grieve and Sir Andrew Gilchrist had only a slight effect on the
activities of the Board.

As the most important of the administrative bodies in the region the
style of the Scottish Office's approach to Highland problems is interesting.
It can be characterised as 'ameliorative' or less kindly 'keeping the
Highlanders quietf. o1 The assumption was that little could be done for
such an unpromising area to make it permanently economically prosperous
and so the best approach was simply to pump in enough money to give the
small population a reasonable standard of life. Not surprisingly, this

view conflicted with that of most Board members and added to the friction

between the two bodies in the early years.

55. The idea of administrative style is explored in A.F. Davies, "The Con-
cept of Administrative Sytle", Australian Journal of Politics & History,
Vol.XII, No.l (April 1966) but the author is concerned here with the 'style’
of individual administrators not whole organisations. And see also R.A.
Chapman & A. Dunsire, (eds.), Style in Administration (Allen & Unwin, 1971) |
Part 1 which seeks to explorm the "style" of British Administration as a whole.
56. Downs, chapter XIX,

57. This inevitably rather subjective assessment of the attitude of the Scott-
ish 0ffice, which they quite probably would not accept, is not my own but that
of a number of people involved in Highland affairs who I talked to. It was for

instance the view of professor Grieve. (Who stated it in a lecture to the
University of Glasgow Economic History Society in early 1973).
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I have already mentioned that most of the bodies involved in public
administration may be conceived of as forming "multi-organisations", This
is undoubtedly true of Highland administration. According to Stringer
"multi-organisations" differ from ordinary organisations in lacking
essential unifying characteristics e.g. a set of goals applicable to all
its parts, established means for pursuing these goals and an ultimate

of
5 Multi-organisations are "the uniom/fparts of several

authority.
organisations each being a subset of the interests of its own organisation?
and they are defined " by the performance of a particular task (which may

59

be a continuing one)", An example would be the Outer Isles Fisheries
Tesiriing:nt Scheme in which the multiorganisation consisted of relevant
parts of the Department of Agriculture and FPisheries, the White Fish
Authority, the Herring Industry Board, the Highland Fund and the Macauley
Trust. It might be objected that with regard to Highland Administration
there is an ultimate authority, the Secretary of State. But apart from
the fact that autonomous bodies such as the Highland Fund and the
Macauley Trust often play a part, even when the multi-organisation con-
sists only of statutory organisations the authority of the Secretary of
State is rarely exercised in a sufficiently continuous and detailed way
to be much of a unifying factor. (This is partly because, for "goal-
effectiveness" -+ reasons, the statutory bodies are supposed to be auto-
nomous and hence too much Scottish Office interference would be comsidered
undesirable).

The multi-organisational native of the administrative matrix has several
results for a body like the Highlands and Islands pevelopment Board. First-
ly, when itt&Pnew, it meant that it bhad to adapt and accommodate itself to

6

some extent to existing patterns of cooperation - as we shall see, ° one

58. Stringer, p.107.
59. 1Ibid.
60. In chapter 5.
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of its problems was to 'fit' itself into the existing multi-organisation
dealing with assistance to agriculture. In a situation where very few
major tasks are performed wholly by one organisation a new body must dis-
cover whose cooporation it needs in ownder to achieve anything, and it must
enter into suitable relations with them.. This naturally has repercussions
for policy since it means that no newagenoyp finds itself in a policy
vacuum in which it can please itself what it does, On the contrary there
will be a prevailing "policy atmosphere" (to extend the metaphor) and new
policies cannot ignore it if the necessary cooperation is to be achieved.

Once the new institution has become established its problems are not
over; the multi-organisational situatiom is by definition one in which more
than one body is needed to do anything and this ensures the need for coordina-
tion. Obviously the more organisations,the more difficult is their coordina-

6

tion and it has often been remarked 1 that Highland administration involves
a surprising number of bodies. It is undeniable that there are a lot. (their
nature and functions are described in chapter 2), but it should be stressed
that it is not a specifically Highland problem: +the New York Metropolitan
4Area boasts no less than 1467 separate agencies. 62 The coordination problem
has two separate aspects, the political and the technical. The first arises
because different organisations persist in going their own way whatever others
are doing; a result, Levin and Abend have suggested 63 of each of them being
able to claim (credibly) that their policies and aims are in the public
interest, when unfortunately these claims often conflict - which takes us

back to unanalysed abstractions and differences in perception. The tech-

nical aspect of the coordination problem occurs when ends are agreed upon

but their achievement is thwarted by difficulties in working together;

6l. For instance ii,Magnusson, "Highland Administration" in D.S. Thomson & I.

Grimble, "The Future of the Highlands (Routledge & Kegan Paul, 1968), p.246,
and the Economist 1779766.

62. R.C., Wood, 1400 Governments, (Harvard U.P. 1961), p.l.
63. Levin and Abend, p.232.
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it is essentially a communication problem and is inherent in a multi-
organisational situation.

The final theme I wish to mention in connection with the political
environment of H,I.D.B. is the nature of Highland rhetoric. This was
important for the Board if for no other reason: (and there probably were
other reasons) than it created a highly charged atmosphere in which they
had to work. On€ of Professor Grieve's strongest impressions of his
five years as Chairman was the intense emotion brought to bear on many
issues, 64 Highland rhetoric (by which I mean rhetoric about the High-
lands no matter what the origins of the speaker) tended to have two maip
characteristics: an apocalyptic tendency and a strong sense of grievance:
The apocalyptic tendency is brought out by the innumerable statements,
both before the Board's creation and afterwards, that this was the 'last
chance! for the Highlands, 65 Exactly what was to happen to the region,
if this "last chance" failed, to make it impossible to try something else,
was never specified, and one suspects that the assertion began to take on
a rather ritualistic characker. However it had the effect of generating
an atmosphere of impending doom. Given the persistant economic deprivation
vig-a-viz the rest of Britain the sense of grievance is hardly surprising.
It was directed against two main objects: aloof and reméote governments who
knew little and cared less about the Highlands and who had subjected them
to "generations of neglect"; 66 and, a less universal but still common theme,
the big landowners whose estates occupied tens of thousands of acres which

they selfishly refused to develop in order to use for sporting purposes. 67

64. It was a point he reiterated in my interviews with him,

65. See for instance the leader in The Scotsman, 31/7/70 (which however
thought that this 'last desparate effort' had succeeded)and a similar point
by Lord Lovat in H.L. Deb, Vo0l.291, c0l.1091 and Lord Cameron in Glasgow
Herald, 7/8/65.

. As Donald Stewart, the S.N.P., M.P. for the Western Isles put it in a
recent statement, see Glasgow Herald, 17/4/73. Statements of the same sort
were made by Lord Bannerman in H,L. Deb,, Vo0l.291, co0l.1102 and in a BBC
"Current Account" programme on H.I.D.B. in Autumn 1970 (transcript available).

67. For examples of this view see the speeches from the Labour and Liberal

benches during the Second Reading of the Highland Development(§cotland)Bill,
H.C. Deb, Vol. 708, cols.1079-204. &
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There was also a tendency, though I strongly suspect that this has nothing
to do with the Highlands as such but occurs anywhere where strong emotions
are involved, 68 to resort to a 'devil' theory of politics, i.e. to
believe that the motives of one's political opponents are of the most
dubious kind and to think them engaged in dark and underhand machinations.
This point is brought out particulary strongly by the controversy over

Moray Firth Development described in chapter 6.

The Arrangement of the Thesis

The remainder of the thesis is arranged as follows. Chapter 2 deals
with the environment of the Board at the time of its creation (1965). The
first section on the general social and political environment is quite brief
but there is more detail on the administrative environment in section two.
Chapter 3 is a history of Highland development and of Government efforts to
promote it from the 18th Century to 1965. (but concentrating on the 2o0th
Century). These two chapters together in effect describe the situation the
Board was faced with when it began work. Chapter 4 deals with the creation
of H.I.D.B. Beginningv%&}fe build up of demands for a development board and
the Governmentis growing concern with regional policy it goes on to discuss
the 1965 Act and the powers and members of the Board it created. The
chapter ends with a brief note of international comparisons. What the
Board actually did between 1965 and 1970, with one exception, is described
in chapter 5. The one exception is Moray Firth Development which is
explored in more depth in chapter 6. Chapter 7 sums up the Board's first
five years, makes an assessment and notes the criticisms commonly made.

It goes on to relate the conception of the policy process and the political
environment discussed in this chapter to the empirical material. Finally,

there is an appendix which takes a brief look at H.I.D.B. since 1970.

68, Levin and Abend. found similar responses in their studies of transporta-
tion planning and comment, "It requires wisdom and calm reason to decide that
opponents are not necessarily wicked, stupid, shortsighted or untrustworthy®

(r.275).
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Chapter 2: The Environment of the Highlands and Islands Development Board

The Physical, Social and Political finvironment

The Highlands and Islands Development Board was created in 1965. In
this chapter I wish to explore the environment into which it was placed.

The first part deals with the general aspects of this environment and the
second with the other administrative bodies already at work there,.

For administrative purposes the 'Highlands and Islands' have, been
identified since 18861 as the seven 'Crofting Counties' of Argyllshire,
Caithness, Inverness-shire, Orkney, Ross and Cromarty, Sutherland and Zetland.
It is a commonplace: that this area does not form a satisfactory natural unit.
Arran, much of Perthshire and varying amounts of the other neighbouring
counties all have 'Highland' characteristics; Orkney and Shetland, although
showing many of the geographical features of the rest of the region,cannot
on cultural or historical grounds be considered as part of the Highlands.
However, by the time the Highlands and Islands Development Board was created
the administrative boundaries of the region had become firmly fixed and
henceforward if the 'Highlands and Islands' (or simply the 'Highlands') are
mentioned in this thesis, for any period after 1886, it will be the Seven
Crofting Counties that are referred to.

The whole region comprises 9,020,474 acres, about 47% of the area of
Scotland, and has a number of distinctive features: a rugged and hilly
terrain, poor soils, a wet and blustery climate, a low population density,
economic backwardness, poor communications and a peripheral position with
regard to the main centres of population and activity in Britain. Not all
these features are found equally in all areas; those parts fringing the

inner Moray Firth have relatively gentle slopes, fertile soils, little wind

1. See next chapter.
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and an average rainfall of only about 25-30 inches. 2 Orkney is also
unusual for its fertility and much of Caithness for its flatness. These
are the main exceptions to the general roughness of the country, A further
distinction can be made between the warmer and wetter Western parts of the
region and the colder and drier EBast,

A difficult climate and a geological structure that tends to prevent the
formation of good soil have combined with human activity to make much of the

3

Highlands what Fraser Darling calls a 'devastated area’. According to Darling

some 2,000 years ago about 50% of the land may have been tree covered but

since then the development of blanket bog plus deforestation by man, either

for economic or security reasons (i.e. to destroy the hiding places of wolves

or 'rebels') has reduced this climax vegetation to a fraction of its original

extent, The situation became : worse after the late 18th Century with the

introduction of large scale sheep farming. Since then over-grazing by sheep

and a widening of cattle-sheep ratios have further depressed the fertility

of the region so that today much of it is infertile moorland. 4
Table I shows the distribution of population in the Highlands for the

decade and a half prior to the creation of HIDBE. Two points should be moted:

(i) the general decline in population over most parts of the region (for the

seven counties as a whole, population had been declining steadily since 1841);

(ii) the wide variation between areas in the concentration of population and

in the rate (and even direction) of its change. So, for instance, both

Caithness and Lochaber defy the general trend toward depopulation quite

dramatically, due to the build up of Thurso (a result of the development of

Dounreay) and Fort William, respectively. The other main population centres

2. A.C., 0'Dell & K. Walton, The Highlands and Islands of Scotland (Nelson, 1962)
p.47-48.

3. F.F. Darling, West Highland Survey (Oxford U.P., 1955), p.192.
40 Darling' p0159-1730




Table I: The Population of the Crofting Counties 1951-66

(absolute numbers and percentages of 1961 total)

Area 1951 - 1961 - % 1966 - %
1/ Shetland 19352 - 109 17812 - 100 17371 - 98
2/ Orkney 21255 - 113 18747 - 100 18102 - 97
3/ Caithness 22710 - 83 27370 - 100 28257 - 103
4/ N. W. Sutherland 4283% - 108 3961 - 100 3750 - 95
5/ S.E. Sutherland 9387 - 98 9546 - 100 9393 - 98
6/ Wester Ross 7321 - 108 6807 - 100 6600 - 97
7/ ZEast Ross 29456 - 102 28898 - 100 29208 - 101
8/ Inverness 45620 - 100 45820 - 100 46178 - 101
9/ Badenoch 6814 - 105 6473 - 100 6429 - 99
10/ skye 8632 - 111 7772 - 100 7150 - 92
11/ Lewis & Harris 27722 - 110 25222 - 100 24302 - 96
12/ Uists & Barra 7869 - 107 7387 - 100 6600 - 89
13/ Lochaber & W,
Argyll 13783 - 97 14236 - 100 16586 - 117
14/ Argyll Islands 8849 - 114 7772 - 100 7617 - 98
15/ Oban & Lorn 14615 - 96 15162 - 100 15238 - 101
16/ Mid Argyll &
Kintyre 20217 - 108 18716 - 100 18022 - 96
17/ Dunoon & Cowal 17901 - 110 16247 - 100 16533 - 102
Total Crofting
Counties 285786 - 103 277948 - 100 277334 - 100

Source: H.I.D.B., Sixth Report (1971), Appendix VI
(The extent of the statistical areas 1-17 is shown on Map I).
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are the Inner Moray Firth, including Inverness, parts of Argyllshire,
particularly around the burghs like Oban or Dunoon; and, for entirely different
5

reasons, Lewis. Some 60% of this population was rural ” the remainder
living in 21 burghs, only one of which - Inverness - had over 10,000 people
(in 1966). Not surprisingly Inverness provided the main service Centre for
the region although Orkney and Shetland tend to look towards Aberdeen and
much of the South West is in Glasgow's orbit.

With its poor rugged land, sparse and unurbanised population and general
remoteness the Highlands show great similarities with other parts of the
'North Atlantic periphery' - Iceland, Norway, the West of Ireland and
Newfoundland, for instance - but in the British context it is distinctive,
not only geographically but in terms of its social structure. Table II
shows the active male population of the Crofting Counties and Scotland as
a whole divided up into broad socio-economic categories. As can be seen
the lower middle and (non-agricultural) working classes, which together make
up over ¥ of the country's population, are significantly less well represented
in the Highlands. The professional and managerial classes are slightly
over-represented due mainly to a higher proportion of employers and managers
in small concerns but the groups that are exceptionally well represented in
the region are all those connected with agriculture whether large farmers,
small farmers or agricultural workers,

The figures in Table II concern only the active male population and
they do not distinguish between full-time non-agricultural workers and
those who combine such employment - perhaps as weavers - with work on a
small holding. They therefore tend to obscure the existence of the most
distinctive.Highland Class -~ the crofters. Crofters, whose origins and
complex legal position are discussed in the next chapter, comprise some

60,000 people (22% of the Highland population) 6 Table III shows the

5. The Scottish Economy 1965-1970: A Plan for Expansion, Cmnd 2864 (HMSO,
1966), p.135.

6. Tbid. p.141.
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Table IT: Socio-Economic Groups in the Crofting Counties

Group 9% in Crofting Counties % in Scotland

A/ Professional & Managerial groups
(non-agricul tural)

Bmployers & Managers in Large concerns 2 B 2¢ 6%

" " " Small concerns 6+ 6% 5 1%
Self-employed professionals 1. 6% 0 %%
Professional employees 2¢1% 2 2%
Total T12-6% T10-8%

B/ Other White Collar Workers

Intermediate non-manual workers Ze 3 3o 4%

Junior i, n " 8¢ 3% 12+1%
Personnél Service Workers 1e1% 1.09%

Total 126 79 16+ 5%

C/ Manual Workers (non-agricultural)

Foremen & Supervisors 24 6% 3o %
Skilled Manual 22+ 5% 34+ 2%
Semi-skilled Manual 11+ 0% 14« 7%
Unskilled Manual 8+ 6% 9+ 8%
Total 44+ T% 62+ 0%
D/ Agriculturalists
Farmers - employers & Managers 4+ 3% 1-8%
Farmers - own account 6+ 6% 1-0%
Agricultural Workers 10+ 1% Fe 9%
Total 21 0% 6 T%
E/ Own Account Workers (excluding ,
professionals & farmers) 5e 1% 2+ 0%
F/ Armed Services 2+ 0% 1. 3%
G/ Indefinite 1:7% 0+ 8%
All groups 1005¢ 100%

Spurce: 1961 Census



Table III: Crofts:
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Number of Working Units by area & arable acreage in 1965

Arable Acreage

Area Upto5 5-10 10 - 20 20 - 30 Over 30 Totals
Argyll
Mainland 314 105 61 16 28 524
Islands 92 108 130 70 63 463
Caithfless 1. - 121 133 190 101 325 870
Inverness
Bast Mainland 128 115 106 47 126 522
West " 166 98 46 14 8- 332
Skye & Small
Isles 833 558 292 71 38 1792
Outer Isles 650 569 586 210 197 2212
Orkney 44 68 105 81 223 2l
Ross & Cromarty
East Mainland 80 88 120 68 176 532
West " 839 205 74 10 10 1138
Lewis " 2535 759 108 8 3 3413
Sutherland
Bast 204 206 184 54 52 700
West 611 187 88 17 20 923
Shetland 1182 594 272 52 62 2162
Totals 7799 3793 2362 819 1331 16104

Note: The numbers of Working Units (given above) is smaller than the

number of individual crofts as one man may work more than one

croft.

Source: The Crofters Commission, Annual Report for 1965.
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distribution of crofts in 1965: +the main crofting areas are the Quter
Isles, Shetland and Skye. The same table also illustrates the tiny nature
of most of the holdings, only a very few are large enough to provide a
full-time living and many crofters also have another occupation such as
weaving (on Lewis) or inshore fishing, The crofting townships are further
distinguished by a feature common to many other parts of the Highlands -

an unbalanced age structure with a high proportion of people over 65. 7

At the other end of the social scale are the 'lairds', many of whom
are absentees, The estates of the largest landowners are vast, but nowadays
their economic importance, for good or evil, is probably, except in a few
areas, only small,

The Highlands are the home of Gaelic and though the total Gaelic-~
speaking population had shrunk to about 80,000 by 1961 there were still
parts of the West where it was the everyday tongue. Table IV shows the
distribution of the language: Skye and the Quter Isles are the main centres
but there are substantial numbers of Gaelic-speakers on the other Hebridean
Islands and the North West Mainland. Shetland, Orkney and much of Caithness
were never Gaelic areas.

In religion too the Highlands are distinctive. They are the home of
the Free Church of Scotland and the Free Presbyterian Church, the most
fundamentalist and puritanical of the presbyterian churches. Their rigid
morality, which condemns such things as music and dancing within the Highland
communities, led one Presbytery to declare that bed-and-breakfast was a
source of ‘mwral and spiritual degradation'. 8 Such attitudes have an
obvious bearing on attempts to develop tourism and the efforts of a Skye
minister to prevent the introduction of Sunday ferries are well known.

More recently the Lewis and Harris Lords Day Observance Society came into

70 Ibid. p.136-7.
8. Quoted by G.A. MacKay, "Regional Planning Problems: Scotland" in M. Broady
(Ed.) Marginal Regzions (Bedford Square Press, 1972), p.25.



Table IV: Numbers and Percentages of Gaelic Speakers by Area

Area Total Population Gaelic Speakers % of Gaelic Speakers
Shetland 17812 18 0+10%
Orkney 18747 46 0+ 25%
Caithness 27370 233 0+ 85%
N.W. Sutherland 3961 1575 39+ 8%
S.E. Sutherland 9546 847 8. 88%
Wester Ross 6807 3276 48+1%
East Ross 28898 1520 5e 26%
East Inverneass-shire 5229% 3303% 6+ 32%
Skye & Small Isles 7941 5682 T1e 5%
Outer Hebrides 32609 26840 82+ 3V
Lochaber & W. Argyll 14061 3285 2% 3%
Argyll Islands 7936 4305 54 2%
Argyll Mainland 49962 4729 e 4%
Total, Crofting

Counties 277,948 55,659 20+ 0%
Total, Scotland 5,179,344 80,978 1. 56%

Note: Not all 'Gaelic speakers' necessarily use Gaelic as their first

language.

Source: 1961 Census.

(The statistical areas are the same as those used in Table I and shown in

Map I except (i) Lewis & Harris and Uists & Barra have been combined into

‘Outer Hebrides'; (ii) Inverness & Badenoch have been combined into 'East

Inverness-shire'; (iii) the three areas of East Argyll have been combined into

'Argyll Mainland'; (iv) the Small Isles are included with Skye rather than

Lochaber and several small islands have been transferred to 'Argyll Islands'),
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conflict with the proprietor of "Acres" hotel in Stornoway who persisted
in opening for Sunday drinking. It looked for a time as if the Society
would force a Veto Poll but it is perhaps an indication of the decline in

9

the power of religion that"Acres"is still open on a Sunday. Alongside
the strict presbyterianism of most areas are small pockets of Catholicism
that have survived since pre-Reformation times. In the Isles, Barra and
South Uist are the largest Catholic centres,and among the mainland examples
are the West Coast areas of Moidart and Knoydart. 10 In general the
Catholic Church seems to have a more liberal attitude to the traditional
Highland amusements.

To complete their distinctiveness the Highlands have persistently
refused to follow the conventional pattern of the British two-party system. 1
Even since 1884 when the Crofters got the vote and gave their support to the
Crofters Party, the six constituencies making up the Crofting Counties have
been a haven for smaller parties, Even in their doldrums of the mid-fifties,
the Liberals - in the shape of Jo Grimond - managed to hang on to Orkney and
Shetland and in 1964 they swept through the Highlands gaining Inverness, Ross
and Cromarty, ,and Caithness and Sutherland. Labour kept the Western Isles,
captured and defended by Malcolm Macmillan since 1935, and the Conservatives
retained Argyll - the most consistent (least Highland?) seat - with Michael
Noble. In 1966 the only change was in Caithness and Sutherland where
Robert Maclennan for Labour beat George MacKie, the incumbant, but in 1970
another small party - the Scottish National Party - managed to get a toehold
and incidently chalk up their first win in a General Election, when Donald

Stewart gained the Western Isles. In the same election Alasdair MacKenzie

was beaten in Ross and Cromarty by the Conservative candidate, Hamish Gray.

9. Glasgow Herald, 28/9/72 and 24/11/72.
10. F. F. Darling, ¥est Highland Survey (Oxford U.P., 1955) p.315.
11. J. G. Kellas, The Scottish Political System (Cambridge, U.P., 1973), p.221.
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In Inverness on the other hand, Russell Johnstone seems to have established
himself firmly (albeit, like every other Highland M.P., on a minority vote). 12
It is commonly reckoned that the candidate is of primary importance in

Highland elections and this seems to be borne out by election results. 13

Malcolm Macmillan probably retained the Western Isles for all those years

and almost certainly lost them in 1970 for personal rather than party reasons;

the explanation for Jo Grimond's success is similar and further evidence

is provided by Sir David Robertson who sat as a Conservative for Caithness

and Sutherland from 1950 to 1959 when he resigned the Whip, because he did

not consider the Government were doing enough for the Highlands, and won as

an independent., Kellas argues that peripheral areas like the Highlands

need 'political entrepreneurs' - men who link the local community with the

centres of government - and it seems likely that the successful M.P.'s are

those that best perform this 'ehtrepreneurial' function. 14
Local Councillors tend to be independents, though some of the burghs -

Labour controlled Campbeltown is the most notable example - have members

with party labels. According to Magnusson's survey (which needs to be

treated with considerable caution because of the selectivity of the response)15

the average age of County Councillors was around 58 and there were very few

Manual -Wprkers, Crofters or housewives on the Councils. 16 On the other

hand the 1andowner/farmer group who might be expected to dominate only pro-

vided some 26-27% of the Councillors, though this of course is not a measure

of their influence, 17 In Inverness-shire particularly, many large land-

owners such as Lords Lovat, Burton, and Macdonald and Colonel Cameron of

Lochiel, held Committee Chairmanships in the period considered in this thesis.

12, These results are summarised in Table V.
13, Kellas, p.223,
14, 1Ibid, p.225-6; .

15. Which was only 60% of the total and almost certainly biased -~ perhaps in
favour of the more active and more educated councillors? M. Magnusson,wHighland
Administration™ in Thomson & Grimble (eds.) The Future of the Highlands (Routlodg
& Kegan Paul, 1968),, p.259-260. Magnusson says however that the County Clerks
filled in some missing information.

P.T.0.



16. 1Ibid, p.300-301.
17. 1Ibid,
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Table V: Summary of <dection “esults in Iizhland Constituencies 1259-70

°o

Farty Mumber of
1959 1964 1966 1970

Seats .on

Conservative 3 1 1 2
Independent Conservative 1 0 0 0
Latour 1 1 2 1
Liberal 1 4 3 2

Scottish Wational Party 0 0] 0 1
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A list of all the voluntary groups that have an interest (in one or
both senses of the word) in the Highlands would be extensive but the
overwhelming majority of them would not have a mainly Highland membership.
Indeed the point about a region like the Highlands with its extensive and
beautiful tracks of undeveloped land is that it attracts the attention of
many groups8 concerned with tourism, sport, recreation or conservation who
may only have the most minimal Highland membership; that is to say their
interest is in the Highlands as an area, irrespective of where their members
come from, A (fairly random) list of such bodies could include the Caravan
Club, the Camping Club of Great Britain and Ireland, the Scottish Wildlife
Trust, the Association for the Preservation of Rural Scotland, the Scottish
Mountaineering Club, the Scottish Federation of Sea Anglers, the British
Federation of Land Sand Yacht Clubs and the Automobile Association. The
National Trust for Scotland might be added here except that for various
reasons I have chosen to consider it as an administrative body and it
therefore finds itself in the next section.

Secondly there are groups whose interest in the Highlands derive
from local members but which are dominated by non-Highland interests and
spend relatively little time concerned with specifically Highland matters,
e.g., the British Hotels, Reataurants and Caterers Association, the Association
of County Councils, the Confederation of British Industries (very poorly
represented in the region) and a number of unions such as the Transport
and General Workers Union - which represents farm workers in Scotland.

The Scottish Trade Union Congress might be included in this group except for
the fact that, despite a dearth of members north of the Highland line (a
simple result of a small manufacturing sector), the S.T.U.C, does in fact
give quite a lot of thought to Highland affairs. As we shall see in
Chapter 4, they were the group who most consistently pressed for a develop-

ment board and since the War they have organised numerous conferences in



37

and about the Highlands.
Thirdly there are the groups that are either Highland in origin or,
more often,are especially concerned with Highland matters, for one reason
or another. The most important of these are probably An Comunn Gaidhealach,
the Federation of Crofters Unions, the Scottish Landowners rederation, the
Scottish Woodland Owners Association and the National Farmers Union of
Scotland; something more needs to be said about each of these.
An Comunn Gaidhealach is not the only organisation dedicated to the
preservation of Gaelic (there is also the Scottish Language Society -
Comunn na Cawain Albammdiwh,for instance) but it is the largest and best
known. Founded in 1891, its biggest single achievement is the organisation
of the National Mod, though nowadays its leaders are anxious to get away
from the idea that their main function is to arrange a sort of "mammoth
Jamboree". 18 Other activities include, or have included, pressure for the
teaching of Gaelic in schools, educational publishing, running Youth Camps
and Summer Schools and more recently 'the promotion of the social and economic
welfare of the Highland area',19 though one suspects there is more hope than
concrete achievement in this last category. The headquarters of An Comunn
are at Inverness and in our period (1965-70) it was organised into two
regions (North and South); since then a third region - the Western Isles - has
been added. It has some 62 branches, over 4,000 members and a permanent
staff of 10 headed by a Director; in 1970 an Assistant Director with an
office in Stornoway was appointed, and there is another office in Glasgow.
At the head of the organisation is an Executive Council and President. 20

The Federation of Crofters Unions is, as its name suggests, an association

joining together a number of individual territorial units. The various

18. G.N.Burns, "An Comunn Gaidhealach™, University of Bdinburgh Journal, Dec.
1971, p.132 and 133. Burns (the Director of An Comunn) does not accept that the
Mod is just an entertainment but considers that it gives'positive encouragement
to the language’'.

19, 1Ibid, p.134.

20, 1Ibid, p.133.
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Crofters Unions were originally formed in the late 19th Century to fight

for improvements in the Crofters' position but with the decline in poverty

and insecurity they had become largely moribund by the post-war years. Two

proposals, one to change the rating position of crofters and the other the

Crofters Commission's recommendation for amending legislation in 1959 (see

Chapter 2) brought about their revival 21 and in July 1962 the Federation was

set up. 22 To begin with it seemed to incline towards state ownership of all

crofting land but after discussions with the Crofters Commision it came round

to favouring owner occupation, as did the Commision itself. 23 The Crofters

Unions provide representatives on the Crofters Commision's Panel of Assessors.24
The Scottish Landowners Federation claims to be "the only body representa-

25

tive of rural land ownership in Scotland." It has a sort of division of
labour with the Scottish Woodland Owners Association and the N.¥,U., the
former representing owners in so far as they are “foresters, the latter
representing them when they are agriculturalists (it also represents tenants
too) and the landowners federation‘itself representing them simply as owners.
Formed in 1906 its aims are avowedly political: (ii,"The encouragement of
legislative or administrative measures for the development of land and
property......" and (ii) "The defence of the rights and interests of all
persons connected with the land against injurious legislation or administra-
tion and exceptional and oppresive taxation.” 26 It also attempts to assist
its members to solve any problems they might have in the management of their
land, The Federation calculate that of the roughly 16% million acreas of
agricultural land, rough grazing and woodland in Scotland (of which some

are
2 million acreas ./ publicly owned), their membership covers approximately

21. Crofters Commission, Annual Report for 1960, p.7 and 1961, p.21-22,

22. n " " " n 1962’ po24o
23, . . " " 1966, p.13-14 and 1967, p.9.
24, " " " noom 1966, p.9.

25, Select Committee on Scottish Affairs (sub-committee A),.Session 1971-72
"Land Resource Use". Minutes of Evidence, 1/2/72, House of Gommons Psper 51-VI;

P.143. P.T.0
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27

8% million acres. This membership includes both large and small owners
but the "man who simply owns his own farm and nothing else" is relatively
less well represented.z8 They oppose the Crofters Commission's plan for
converting crofts to owner occupation, suggesting instead that only the

house and garden go to the Crofter, the rest of the croft land being made
29

available "for consolidation and reorganisation’. The Landowners
Federation (like the Woodland Owners and the Farmers Union) is far from
being a purely Highland body though that region probably gets a dispro-
portionate amount of attention.

Until 1959 private foresters were not represented other than through
the Landowners Federation but in that year, as a result of recommendations
made by the Committee on Marketing of Forest Produce (the Watson Committee),
the Scottish Woodland Owners Association (S.W.0.A.) was formed. By the
early seventies the area of managed private Woodlands stood at 600,000
acres (Forestry Commission had just over 900,000 acres) and S.W.0.A. had
1,400 members, who between them owned about 370-380,000 acres; over half
of the members were only small timber growers with less than 100 acres.30
About 3,500-4,000 people were estimated to be wholly or partly employed in
31

private woodlands. Like the N.F.U., but not the Landowners Federation,
S.W.0.A., stands in an ambiguous relationship towards the government for
while it is a pressure group pushing hard for more support for forestry

{in face of strong Treasury scepticism) it also cooperates with the Forestry
Commission to perform a number of administrative tasks concerned with such

things as marketing, education and training, and research.32 As well as

support of commercial forestry the Association also takes an interest in the

27. Ibid.
28. Ibid, p.149.

29. 1Ibid, p.147.

30. Select Committee on Scottish Affairs, Minutes 28/3/72, H. of C. 5l-xiii
P.363 and Minutes, 18/1/72, H. of C. 51-iv, p.87. TFor detailed breakdown of
membership see S.W.0.A. Ltd., Report of National Board and Statement of Account:
30/9/72, p.13.

" 31. Select Committee, Mimites 18/1/72, H. of C. 5l-iv, p.89.

P.T.0.



52. Scottish .oodland Owners Association, Chairman's Statement, 30/9/72) %
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use of woodland for the purposes of shelter and environmental improvement.

Less needs to be said about the National Farmers Union of Scotland as
the role of farmers unions in the political process has been the subject of
much more discussion than any of the other groups. 33 The Scottish N.F.U.
is ofganised into a number of Commitiees and sub-committees, some of which,
like the Highland Committee and the Crofters Committee, deal solely with
issues relevant to the Highlands, while others, like the Hill Farming Sub-
Committee, concern matters which are very important to the region though not
confined to it. Some of these committees spawn their own sub-committees
dealing with particular issues or areas, such as the Moray Firth sub-committee
of the Highland Committee, which from 1969 collaborated with H.I.D.B. in a
study of the effect on agriculture of the wvarious urban and industrial

34

developments that were beginning in the area. As might be expected the
general line of the N.F.U. towards (non-agricultural) development is that only
in the most extreme cases should it be allowed to use up good farming land.35
The final category of interest group that deserves a mention is that
containing the one-issue groups whose concerns involve the Highlands, The
activities of the Scottish Vigilantes Association in fighting against the
seeching proposals to close the Highland railways are described in Chapter
three and the Easter Ross Land Use Committee, a farmers' group pressing for
the preservation of agricultural land against the encroachment of industry
on the Cromarty Firth, will play a big part in Chapter Six (Moray Firth
Development). Two other single-issue groups perhaps deserve mention. One
was the "North of Scotland Sponsoring Committee" whose aim was to persuade

the U.G.C. to set up a University of Inverness. They were active in the

early sixtiesrand by the time H.I.D.B. came onto the scene they had already

33. See for instance P. Self andQ§E?{§ﬁ9§iﬁgstate and the Farmer (Allen &
Unwin, 1962). This actually deals with the National Farmers Union of England and
Wales, but the Scottish position is not very different.

34. H,I.D.B. 4th Report, 1969, p.87 and 5th Report, 1970, p.28,

35. Select Committee, Minutes 25/1/72, H. of C. 51-v, p.113,
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lost to Stirling. More recently - at the end of the period under
consideration - the "Save the Kyle Railway Line Committee™ was created
to do just what its name suggests. It is still active. And more
recently still, developments related to North Sea 0il have caused the
formation of a number of local groups; but this takes us outside the

1965-70 period.

The Administrative Environment

In his chapter on Highland Administration, Magnus Magnusson quotes
one Farquhar Macintosh, a Skye headmaster, who in a letter to the 'Glasgow
Herald'! counted forty-seven different bodies with some responsibility for
administexring. the Highlands. 36 One wonders why he got so few: appendix
VI to the Highlands and Islands Development Board's memorandum to the
Select Committee on Scottish Affairs in 1969 lists "Departments and Bodies
etc. connected with the Highlands and Islands and with whom the Board have
contact" and names well over fiffy not counting local authorities or
private associations. Even then one of the members of the Select Committee
complained that the list was not exhaustive; indeed it is fairly easy to find
omissions. But mere enumeration is not a very instructive game and besides
it is quite irrelevant to the Highlands as such. For, apart from local
bodies, which would be replicated elsewhere, only six of the many agencies
with some responsibilities in the area in 1965 (before the introduction of
H.I.D.B.) were specifically Highland bodies: the Highlands and Islands
Advisory Panel; the Highland Transport Board; the Crofters Commission and
the Red Deer Commission - all Government appointed bodies - and the
Highland Fund and Highland Home Industries which are closer to the non-

government end of the spectrum. Perhaps MacBraynes ought also to be

36. Magnusson, p.246.
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mentioned but that was (in 1965) an off-shoot of the Transport Holding
Company which had wider National responsibilities. The Multiplicity

of administrative agencies is, therefore, a national rather than a
Highland phenomenon, 2 the exceptional thing about the Highlands being
the small number of people at the receiving end of all this administrationg
they suffer from a system designed for densely populated areas,

It is hardly possible to give an adequate description of all the
administrative agencies that may at some time play a part in the Highlands.
To begin with this would mean mentioning all the Whitehall departments as
even the Ministry of Agriculture, Fisheries and Food has some responsibili-
ties in Scotland (e.g. control of operatiomsagainst foot and mouth disease).
Obviously a selection has to be made on the grounds of importance and rele-
vance, The relevant agencies for our purposes are those concerned with
the regional economy, its development and with land use. At the level
of Great Britain departments, taking 1965 as the base year, this meant
chiefly the Board of Trade and the Ministry of Labour and secondarily
the Ministries of Technology, Aviation,and Transport, and the Department
of Economic Affairs, Perhaps mention ought also to be made of the Treasury
not only for its role in the overall direction of the economy which would
of course effect the Highlands like the rest of the country, but also
because it is the department that services the Development Commission
(see below). The importance of the Board of Trade lay in its responsibility
for the issue of Industrial Development Certificates and its power to offer
grants and loans to firms starting up in Development Districts (which
included all parts of the Highlands). 1In order to try and coordinate the
Board!sduties concerning the distribution of industry with the interests of
other departments in Scotland there was an interdepartmental committee

called the Distribution of Industry Panel for Scotland to discuss such

37. Or even an international one cf. Wood's 1400 govts. mentioned in
Chapter One.
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matters. The Ministry of Labour's functions in Highland development

were the obvious ones of the provision of Labour Exchanges and industrial
and vocational training. Both the Ministry of Labour and the Board of
Trade, = though. ~ G.B., departments, had sizeable regional offices in
Scotland based in Edinburgh and Glasgow respectively. The Ministry of
Transport had responsibility for British Railways, the Transport Holding
Company which controlled the Scottish Bus Group - providers of bus services
in the Highlands~"MacBraynes, and the British Waterways Board (whose
responsibilities in the Highlands were the Oaledonian and Crinan canals).
It was not however in charge of roads or of subsidies to shipping services
to the Islands, The organisation of transport, which is complex, is
discussed in more detail below. Highland airports at this time came under
Aviation and the United Kingdom Atomic Energy Commission's establishment

at Dounreay under Technology. Finally we have the Department of Economic
Affairs, newly formed in 1965, with overall responsibilities for economic
planning in general and regional development in particular. The Secretary
of State for Bcotland, working through the Regional Development Division

at the Scottish 0ffice, shared with the Secretary of State for Economic
Affairs responsibility for Scottish economic development and to this end
two instruments were created - the Scottish Economic Planning Council and
the Scottish Economic Planning Board. (These bodies replaced the Scottish
Board for Industry, a Board of Trade off-shoot). The first was a broadly
based advisory body consisting of (nominated) individuals from industry,
local government, the trade unions, the universities, etc., and the second,
which did the details of planning work, was made up of senior officials
from the Scottish Office, Board of Trade, Ministry of Labour and other
relevant departments, The Board was chaired by the Assistant Under

Secretary of sState who headed the Regional Development Division and both
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of the above bodies were serviced by this Division.

From 1965 to 1970 these G.B. departments underwent a bewildering
variety of transformations. The Ministry of Aviation disappeared entirely
in 1966, its airport and civil aviation functions, going to the B.0.T. and
most of the rest to the Ministry of Technology. Mintech itself grew
prodigiously, picking up odd functions from the ailing D.E.A. and in 1969
absorbing the whole Ministry of Power, as well as assorted bits of the B.0.T.

such as responsibility for investment grants and Industrial Developments
Certificates (B.0.T.'S powers in the field of regional development had grown
enormously between 1965 and 1969 - see chapter 4). However, Mintech
suffered the same fate as the old lady who swallowed a horse and after the
1970 election it was merged with the B.0.T. to form the mighty Department
of Trade and Industry. The D.E.A. was by this time already dead, its
functiong parcelled out to the Treasury, Mintech and the Department of
Employment and Productivity - a refurbished Ministry of Labour with prices
and incomes responsibilities. The change of mood after the 1970 Con-
servative victory meant that prices and incomes policy and economic planning
were no longer seen as wholly good things so the Department of Employment
and Productivity became the plain Department of Employment, and the
Scottish Economic Planning Council became the more neutral (or neutered)
sounding Scottish Economic Council with its organisation cut down.
Finally the Ministry of Transport lost some of its responsibilities in
Scotland with the 1968 Transport Act (see below) and was later combined
with the Ministry of Housing and Local Government and the Miniatry of
Public Buildings and Works to form the Department of the Environment
which is not of ggeat importance in Scotland, (other than through its
'public buildin:jiorks‘ function).

The other section of the central government with duties affecting
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Highland development is of course the Secretary of State for Scotland
and his four departments collectively making up the Scottish Office.

The departments are the Scottish Home and Health Department, the Scottish
BEducation Department, the Department of Agriculture and Fisheries for
Scotland and the Scottish Development Department., The last two are the
more important for our purposes. The Department of Agriculture and
Fisheries for Scotland was, in 1965, the deparfment chiefly concerned
with Highland Development in all its aspects. Apart from its involve-
ment in the purely agricultural field - with price support, subsidies,
grants and loans for land improvement and the like - it was the body
with overall responsibility for harbours, ferries, steamer services and
related matters in the Highlands, the department in charge of rural
development through which Development Fund money was allocated, (see
below), the servicing organisation for the Highlands and Islands Advisory
Panel, (which however was wouhd up in 1965), the department responsible
for the Crofters Commission and the Red Deer Commission as well as the
department involved with all aspects of Scottish fisheries, As in
England, help in the performance of certain agricultural functions was
given by.advisory committees and Agricultural Executive Committees con-
sisting of farmers nominated by the Secretary of State and organised by
areas (consisting of groups of counties).

The Scottish Development Department, established in 1962 after a
reorganisation of the Scottish Office, was responsible for physical
planning, housing, electricity(but not gas or coal which were under the
Ministry of Power) water supplies and sewerage, local government and roads.
The aspects of its work most closely related to Highland development
were its responsibilities for Highland roads, the North of Scotland

Hydro-Electric Board, and the development of the Tourist potential of
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the countryside. In 1968 there was a major transfer of responsibility
for rural development from D.A.F.S. to S.D.D. in which the latter won
responsibility for the disbursement of Development Fund money (and
therefore also for the organisationsdependant on that money),for shipping
services in the Highlands and Islands and for the Highlands and Islands
Development Board. In the same year the Countryside Commission was
created and the Transport Act set up the Scottish Transport Group.
In 1969 a Statutory Scottish Tourist Board was forméd. These bodies
were under S.D.D., so that by 1970 it could be called the chief 'Highland
development' department.

From central government to local, and the local authorities that
have most importance for this study are the Councils of the seven counties
of the area plus the one large burgh (Inverness). The Councils of the
20 small burghs and, to an even greater extent, the 65 districts have
only minor powers that are relevant to development. The importance of
the County Councils lies in their physical planning and infrastructural
powers - granting planning permission, building non-trunk roads, provision
of sewerage and water supplies and the like, (Though since the 1967
Water (Scotland) Act water supplies have been the responsibility of
regional water boards and not Counties). One of the most notable things
about Highland County Councils is their poverty - because of low rateable
valuation, a large proportion of their income has to come from Government
grants, In Orkney, Sutherland and Zetland over 70% of the relevant local
expenditure was paid for by exchequer equalisation grant in 1959-60; only
in Argyll 4id this figure drop to below 40% - and this does not include

38

Government grants for specific undertakings. With large or widely

scattered areas (often separated by water) to administer and little

38. Review of Hi@land POIicy' Cmnd.- .. 785 (H.M.SOOO, 1959)' p010.
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revenue to do it on ,this alone would be likely to hamper the development
effort of the local authorities.

In addition to what may be called the orthodox branches of government -
the central departments and local authorities - modern administration
breeds a very large number of ad hoc agencies - committees, commissions,
boards and associations. with varying constitutions and functions. In
any discussion of Highland administration, again teking 1965 as the base
year, would have to mention the following at least: +the Forestry Commission
North of Scotland Hydro-Electric Board; Crofters Commission; Red Deer
Commission; Highlands and Islands Advisory Panel; Highland Transport Board;
Herring Industry Board; White Fish Authority; United Kingdom Atomic Energy
Authority; Development Commission; Nature Conservancy; the North of Scotland
College of Agriculture and the west of Scotland Agricultural College;
Scottish Country Industries Development Trust; Highland Fund; Highland
Home Industries; Scottish Agricultural Organisation Society and the
societies affiliated to it; National Trust for Scotland; Scottish Council
(Development and Industry); Scottish Council of Social Service and the
various local Councils of Social Service; Scottish Land Court; Scottish
Tourist Board; the relevant off-shoots of the Transport Holding Company,
i.e, MacBraynes and the Scottish Bus Group. ©Perhaps mention should
also be made of the Agricultural Research Institutes; the Marketing
Boards (Wool, Milk, etc.), the Scottish Craft Centre and the Industrial
BEstates Management Corporation for Scotland (later renamed the Scottish
Industrial Estates Corporation) which was to be given the power to act
as agent for the Highlands and Islands Development Board in the management
of land and the erection of buildings (e.g. advance factories).

Each of these bodies had carved itself a niche by the time that
H.I.D.B., was created and the introduction of the latter brought about

very few administrative casualities. The Highlands and Islands Advisory
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Panel disappeared, its advisory work going to H.I.D.B. itself and to its
Consultative Council. The Highland Transport Board, which anyway had
only been appointed for three years in 1963, was wound up after it

produced its report late in 1966 - oversight (but not executive powers)

of Highland transport also passing to H.I.D.B. Apart from this the

only change was that the Scottish Country Industry Development Trust was
limited in its work to counties other than the seven crofting ones.

During 1965-70 there were other changes: a Countryside Commission for Scotland
was created, the Scottish Tourist Board became a statutary body, the
Scottish Transport Group was formed and took over the Scottish duties of
the Transport Holding Company, a Joint Committee of Industrial Training
Boards for the Highlands and Islands was constituted and there were various
smaller changes which are mentioned below, .

It should not be thought that all the bodies that have been cavalierly
lumped together above in fact belong to the same species of organisation.
Not only do they differ widely in size and range of activities, they have
also, more crucially, very different relations with the government. For
although, (as was said in chapter one) it is not possible to draw a clear
line between bodies that are state, governmental or 'public' organisations
and those that are non-state, non-governmental or 'private', nevertheless
some of the agencies mentioned can definitely be called government bodies
whereas others come much nearer the private end of the spectrum, To give
examples of the range: the Forestry Commission is in some ways like an
ordinary department receiving its money by direct parliamentary vote and
also directly responsible to a Minister (or rather three ministers- in 1965,
the Minister of Land and Natural Resources in England and the Secretarjes:of
State for Scotland and Wales in those two countries). On the other hand
its staff are not recruited as ordinary civil servants and it is headed

by a specially appointed body of Commissioners. Bodies like the Herring
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Industry Board and the Crofters Commission, though statutory, differ from the
Forestry Commission in being financially and politically directed through
other departments - in the case of the Crofters Commission it is D.A.F.S.
The Highlands and Islands Advisory Panel had no statutory powers or duties
but was wholly government appointed whereas the Scottish Tourist Board,
also non-statutory (in 1965), had some of its members appointed by the
Secretary of State, some by local authority associations, and some by
private bodies. The Scottish Counsil (P %4 Industry) is similar to
the Tourist Board but with a lower proportion of Government nominees.
Finally the Highland Fund and the Scottish Agricultural Organisation
Society have no members appointed by the Government but because they are
performing functions approved ‘of by the Govermment they do receive
grants-in-aid - a category of not-quite-non-governmental.

How do all these organisations, whatever their relation to the
Government, fit into Highland administration? 1In order to look at this
the field can be divided up for convenience into a number of areas e.g.
development of rural industries, agriculture, fisheries, tourism and
recreation, and transport. Until H.I.D.B. was set up the main source of
finance for the development of specifically rural industries, in the
Highlands and Islands as in Britain as a whole, was the Development
Commission. Set up by the Development and Road Improvement Funds Acts
1909 and 1910, mainly to promote agricultural research and advisory
services and improvement of rural transport,the Commissionbecadtivities
gradually declined as these functions increasingly became the responsibility
of Government departments. This is reflected in the fact that after the
Commission abandoned annual reports in 1940 another report was not produced

wtil 1961. 32  Though a shadow of its former self the Commission did

39. Thirtieth Report of the Development Commissioners for the period
ended the 31st March 1961, H.C.11 (1961-62), (H.M.S.0. 1961), p.l.
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not wither away entirely. Instead the Commissioners broadly interpreted
the Acts and sought to fill the remaining lacunae left by the rapidly
expanding government concern for 'rural development'. By the 1960's
this meant they were providing money for the following things: (i) advice
and instruction to rural industries; (ii) experimental schemes; (iii)
Voluntary bodies; (iv) provision of rural factories; (v) marketing and
cooperative schemes; (vi) research, especially as regards fisheries. 40

The Development Commission was under the Treasury and consisted of
8 Commissioners who included (in 1965) William Scholes, a Scottish Trade
Unionist who was to become a part-time member of H.I.D.B. Their joh was
to consider and report to the Treasury all applications for advances from
the Development Fund. Such advances could be claimed by any organisation,
not trading for profit, whose work was relevant to rural development.
Applications are referred to the rele?ant Government departments for their
advice and any grant or loan given is not paid direct from the Commissioner's
office but through a department - in the case of Scotland it was D.A.F.S.
until 1968 and S.D.D. thereafter. The Treasury can veto any recommendation

41

made by the Commissioners but cannot advance its own. It all seems an
elaborately cautious and no doubt time consuming procedure for what are,
after all, fairly small sums -~ a reflection of the possibly excessive
Treasury concern that 'public money' should not be mis-spent.

Who were the beneficiaries of the Development Fund? One of them was
the Scottish Country Industries Development Trust, This body, whose
members are appointed by the Secretary of State after consultation with

the Development Commission, assisted the development of small rural industries

by giving advice and instruction and acting as agents for the Rural Industries

400 Ibid’ p.2-5.

41. ij.d, p.}.
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Loan Fund in Scotland. In 1968 the Trust was transformed into the
Small Industries Council for Hural Areas of Scotland but long before
that time its role in the Highland counties had become minimal, firstly
because of a division of labour between it and the Highland Fund in 1963
over the granting of loans and then after 1965 because the same functions
were performed by H.I.D.B.

The Highland Fund began life in 1953 as a completely private organi-
sation free of any government ties. It was formed, as a non-profit
making company limited by guarantee, specifically for the purpose of providing
loans in the Highlands and Islands "at marginal rates of interest and without

42

security other than the applicants character and ability". Most of
its money was a gift of one businessman who contributed in all £144,945
to the Fund. In 1963 the Treasury, through the Development Commission, set
up an official loan fund of £150,000 in the seven crofting countries for
which the Highland Fund became agents. The Rural Industries Loan Fund
administered by the Scottish Country Industries Development Trust was
limited to other parts of Scotland. When H,I.D.B., was set up the Treasury
Scheme was suspended and as the loans were repaid the money was taken back
again by the Treasury and the Highland Fund again reverting to a more private
status., In 1965 (and since) the Chairman of the Fund was John Rollo, the
first Deputy Chairman of H.I.D.B.

Other Highland bodies getting money from the Development Fund, either
regularly or from time to time, include Highland Home Industries,%hon—profit

involved

making bodyv/ in marketing Highland products like woollens and knitwear;
various cooperatives like Shetland Knitters Association , I Hebridian
Bulb Growers and Lewis Croftervatd. ~ all aided through the Scottish
Agricultural Organisation Society (see below) - and, through the Scottish

Council of Social Service, money is given to the various Rural Councils

42, The Highland Fund, 1971, Annual Report, p.7.
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of Social Service in the Highlands; by 1965 such local councils existed
on Skye, Mull and Iona, Shetland, Harris and in North #md West Sutherland.
Both the Scottish Council of Social Service and the local Rural
Councils are voluntary bodies with members consisting both of individuals
and other organisations, particularly voluntary associations, but, in the
case of S.C.S.S. at least, also trade unions and professional associations,
religious bodies and the local authority association. S.C.S.S. involves
itself in a variety of activities including rural development, particularly
of a 'social' kind (e.g. building village halls), the welfare of the aged,
the handicapfgflﬂﬁldren and the running of Citizens Advice Bureaux. . Like
Development
the Scottish Council (le and Industry) its1links with the government- are
financial=in the financial year 1965-66, over £16,000 of its total income
of £28,287 came from Gowernment sources the largest of which was the grant

43

of £7,185 from the Development Commission. As is usual with organisations
receiving government money, assessors from the relevant departments were
members of the Council.

The S.C.S.S. has a Rural Community Development committee which deals
with the topi@of greatest interest to the local Rural Councils (themselves
members of S.C.S.S.). These Rural Councils of Social Service, despite
their name seem chiefly to deal, in the Highlands at least, with community
development, including the promotion of their areas for tourist purposes,
rather than 'social service '' as such, They were used by the Highlands and
Islands Development Board as broadly based representation bodies whose views
were a good indication of opinion in the area and perhaps because of this
they began to mushroom between 1965-70 with councils created in Barra and

Vatersay, Tiree, Islay, Orkney, Lewis, South Uist and Benbecula, Morvern,

Ardnamurchan and Moidart, and Easter Ross and Black Isle. A Federation of

43, Scottish Council of Social Service, 23rd Annual Report 1965-66, p.2l.
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Highlands and Islands Councils of Social Service was also formed., Small
grants from the Development Commission, channelled through S.C.S.S., were
available and by 1970 the larger Councils-Orkney, Shetland and Lewis~had
full-time secretaries paid out of Development Commission money. 44
Clearly the Development Fund was a useful source of finance for bodies
in the Highlands that would otherwise be very hard up but the sums involved
were in fact very small. In 1965 over the cowitry as a whole the Development
Commission only spent £741,165.-em agricultural and rural development, 45
and there were many rural areas other than the Highlands claiming their share:.
Whatever proportion went to the Highlands it would have been a tiny fraction
of the £35m. spent by the Secretary of §E?ﬁ3'ﬁepartments and the Forestry
Commission in the area. 46
There is another body interested in the promotion of 'the industrial
and social development' of Scotland and that is the Scottish Council
(Development and Industry). As a body concerned with the whole of Scotland
and chiefly interested in industry its activities are not surprisingly
heavily concentrated in the Central lowlands. Formed in 1946 by a merger
of the Scottish Development Council and the Scottish Council??ndustry it is,
like the S.C.S.S., a voluntary body whose members consist mainly of other
organisations with a sprinkling of private individuals. In this case the
organisations are Gompanies, banks, Chambers of Commerce, Trade Unions, local
authorities and their associations. The Secretary of State for Scotland
nominatesthe Chairman and two members of the executive, thus giving the body

a semi-official status. Other members of the executive are supposed to

represent the various member organisations. The Council receives a government

44. S.C.S.S., 28th Annual Report 1970/71, p.l13.

45. Aspects of Rural Development, 32nd Report of the Development Commissions
for the three Years Ended 3lst Maxrch, 1965, H.C.100 (1966-67) (H.M.S.0. 1966)
P.37. A further £801,407 was given towards fisheries research.

46. H. C, Deb., Vol.T725,Cols.”87-8.
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grant but it is a fairly small proportion of its total income (some of
which also comes from local authorities.through their membership). Its
work is mainly promotional and educational including the settingtgf committees
of inquiry, and it played a part in getting Wiggins Teape to come to
Lochaber. (see chapter 3).

The main industry in the Highlands is agriculture and that is the
province of the Department of Agriculture and Fisheries for Scotland with
its executive committees and field officers. In addition to D.A.¥.S.
the collepes of agriculture play an important part in research and educational
work, The seven crofting counties are divided between two of Scotlands's
3 colleges and neither;;fthem are chiefly concerned with the problems
of hill farming. Argyll comes under the West of Scotland Agricdultural
College in Glasgow and all the other counties are under the North of Scotland
College of Agriculture in Aberdeen. It was a division that particularly
47

incensed Fraser Darling in the West Highland Survey. In addition to

the Colleges are the various specialised agricultural research institutes,

e.g. the Macaulay Institute for Soil Research and the Hill Farming Research

Institute, doing work work of varying relevance to the Highlands.
Cooperatives have their own special body, .. ' the Scottish Agricultural

Organisation Society Ltd., < the central organisation in Scotland for the

promotion and organisation of cooperation in agriculture, horticulture,

fisHeries and rural industries."48

As this description suggests S.A.0.S.
does not trade on its own account but offers a management consultancy and
accountancy services for the cooperatives affiliated to it. By 1970/71
there were 26 affiliated societies (not counting rabbit clearance societies)
in the Highlands, 14 of them in Orkney alone. Other members of S.A.0.S.
include the Federation of Crofters Unions, the National Farmers Union of

Scotland, the Scottish Landowners Federation and private individuals.

47. Darling, p.360.
48. Scottish Agricultural Organisation Society Ltd., 65th Annual Report, 1971,
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cooperatives .
S.A.0.8. is a sort of cooperative of coof:.-'I-n with each member,

individual o§°§§?f§§?? holding one £1 share. Although once again it is

an apparently private body it is performing services considered desirable

by the government and over 80% of its income comes from D.A.F.S. 49

S.A.0.S. is the channel through which money from the Development Commission

to individual cooperatives passes and it also manages a credit giving body

of its own called Agri-Finance (Scotland) Ltd. Prophet Smith, one of the

members of H.I.D.B., was until 1965 a senior member of the Society's staff.
One aspect of the agricultural situation in the Highlands is unique:

crorting. This has its own administrative bodies consisting of the

Crofters Commission and the Scottish Land Court. The background to

crofting and the work of the Commission are described in chapter 3, here it is

only necessary to look at its organisational aspects, The Crofters Commission

is an ad hoc statutory body with powers and duties defined by the Crofters

(Scotland) Acts 1955 and 1961. In 1965 it consisted of one full-time member,

James Shaw Grant,and seven part-time members, one of whom, J.C. Robertson,

left in that year to become a full-time member of H.I.D.B. A1l the members

of the Commission were appointed by the Secretary of State for Scotland and

the Commission is accountable to D.A.F.S. ‘usingc-~ that department's staff

in the field, as the Commissions own small staff a®& -all: at the head

office in Inverness. Despite these ties to D.A.F.S. the Commission was

anxious to establish itself in the eyes of the crofters as independent of

the 'government' - perceived as being remote and unsympathetic. By 1965

the Commissioners were organised by area - each one being responsible for

a part of the seven counties. The Commission also has a Panel of Assessors,

a sort of consultative council selected by the Commission ori the basis of

recommendations by the crofters and made up of a number of people (themselves

crofters) drawn from each area, actual numbers depending on the strength of

49. Scottish Agricultural Organisation Society Ltd., 65th Anmual Report
1971, p.l1l7.
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crofting in the area. (e.g. Shetland has fifteen assessors and Orkney

50

five). The function of this Panel is to keéep the Commission in
touch with crofting opinion an@ffg unusual in being one of the few
consultative council type bi;:-;&:o have any pretension to popular
selection of its members.

The other institution dealing with crofting is the Scottish Land
Court. In fact this body has responsibilities for the whole of Scotland
but the overwhelming bulk of its work is in the crofting counties: in
1965 of 1284 applications for hearings, 1208 came from the seven counties.51
Mest of its work proceeds under the Small Landholders (Scotland) Acts 1886
to 1931 and the Crofters (Scotland) Acts 1955 and 1961; it consists of
rulings and decisions concerning such things as fair rents, compensation,
resumption of crofting land, enlargements of holdings, and the like.

As has been noted before, crofters are by no means solely agricul-
turalists. Many have 'ancillary' occupations which in some cases provide
the bulk of their income; fishing is one of the most important of these, 52
In Scotland it comes under D.A.F.S. but there are also two U.K. wide
statutory bodies involved in its administration - the Herring Industry
Board and the White Fish Authority. Both have certain similarities -
they come under a triumvirate of ministers, the Minister of Agriculture,
Fisheries and Food for England and Wales, the Secretary of State for
Scotland and the Home Secretary for Northern Ireland,and they are unusual
among the statutory bodies discussed here in getting much of their finance

from a levy on the relevant industry so that the beneficigries of their

administrative work have to pay for it. The Herring Indui%ry Board is

50. The Crofters Commission, Annual Report for 1970 (H.M.S.0. 1971),p.39.

51. The Scottish Land Court, Report as to Proceedings, Januaiy 1965 to
31st December 1965, Cmnd, 2967 (H.M.S¢0., 1966), p.22.

52. An up to date discussion of fishing administration in general is given
by C.C. Hood, "Fishing Politios= and Administration" (Unpublished, Glasgow
University, 1972). ’
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the older body going back to 1935, its concerns are those its name suggests -
herring fisheries - and as these are concentrated in Scottish waters the
Board itself is primarily a Scottish body, based in Edinburgh. As well
as regulating the domestic herring industry and sponsoring research the
board also has a grants and loans scheme for new boats and for processing
plants which by 1965 was regulated by the Sea Fish Industry Act 1962 and
subsequent statutory instruments (as was a similar scheme run by the

White Fish Authority). H.I.B. consisted of a Chairman and three members
and was backed up by a Herring Industry Advisory Council representing not
only fishermen but the dealers on shore and consumers. In 1964 the Board
gave grants totalling £27,213% and loans amounting to £40,613% in the

Highlands and Islands again. 23

Their total expenditure was £172,047
(in the financial year 1964-65) of which some £101,470 came from the levy, >4
The White Fish Authority was only set up in its present form after the
Sea Fish Industry Act 1951 but it did have a predesessor in the White Fish
Commission created in 1938. It has a rather broader field than H,I.B. as
it deals not.only with all:1white . fish but with shell fish as well. The
Committee of six members sits in London but there is a special Committee
for Scotland and Northern Ireland in Edinburgh. (this was in 1965). The
latter however has no power to offer money without the approval of the main
Committee., W.F.,A.'s functions are similar to H.I.B.'s = it regulates the
industry, sponsors research and offers grants and loans, It too is supported
by an advisory Committee composedgfrepresentatives of all parts of the white
fish industry plus consumers. The income of W.F.A. in 1964/65 was £1,763,733
of which £526,715 came from the levy and most of the rest was interest on

loans 55 (the Authority borrows fram the exchequer and reloans at % greater

rate of interest). In the Highlands the Authority gave £26,928 in grants

53, H.C. Deb. Vo0l.708, cols 199-202.
54. Herring Industry Board, 31lst Annual Report, Cmnd. 3003.

55. White Fish Authority Annual Report and Accounts for the year ended 3lst
March 1965, (H.C.246 (1964-65), (H.M.S.0. 1965), p.50.
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and lent £50,133:56 in other words though W.F.A. is much bigger than H.I.B.
in terms of money disbursed it spent proportionately much less in the
Highlands, Much of the most valuable white fishing is done by the trawler
fleet, boats over 80ft. registered length. based in the large ports like
Aberdeen, Hull and Grimbsy. The Highland ports had no boats of this size
and although W.F.A., also dealt with inshore fishing it appears to take
more interest in the East Coast. The Herring Industry Board had a larger
role in the Highlands and even had a processing factory in Stormoway, but all
in all, fishing in the region, particularly on the West Coast and Western
Isles,mas at a low ebb by the early 1960's. It was because of this that
the Highland Fund, D.A.F.S., the Highlands and Islands Advisory Panel and
the Macaulay Trust (which dealt with the bequest of a Lewis man who had
emigrated to Rhodesia and made his fortune) got together to set up, with
the assistance of the two fishing authorities, the OQuter Isles Fisheries
Training Scheme which was adopted and extended by H.I.D.B. after 1965. o1
Another industry of great importance to the Highlands, -: tourism,
took rather longer to be brought under the web of statutory authorities.
By 1965 the Scottish Tourist Board, for long unsupported financially by
the government 58 was still only receiving small sums, Of the board of 13,
3 members were nominees of the Secretary of State for Scotland though the
'public' complement was in reality higher as another 3 members represented
the transport interests, many of which are nationalised industries. The
Tourist Board engaged in publicity, promotions, making registers of approved
accommodation and general exhortation of all concerned to try harder. In

1965 it received £75,000 from the Gowermment for three years research 59

56. H.Co Deb, VOl. 708, 0018. 199-207.
57. The Highland Fund, 1971 Annual Report, p.9. For details see chap.5.

58. From choice rather than necessity - at least at first., See T. Johnston,
Memories, (Collins, 1952) p.191-2,

>9. Magnusson, p.281. The Tourist Board had been getting £15,000 a year
from the Government since 1960.
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but by the time the results were published the old voluntary Board had

been replaced by a statutory body resulting from the Deveiopment of

Tourism Act 1969. This act set up a British Tourist Authority as an
overall coordinating body and the official organisation for selling Britain
to potential visitors abroad;: .. below it were English, Scottish and

Welsh Tourist Boards. The Scottish Tourist Board is appointed by the
Secretary of State for Scotland, and, like its sister Boards, engages in
publicity, research etc. and also has the power to prepare and finance
schemes to improve tourist facilities or to aid by grant, loan or the
purchase of stocks or shares other organisations improving such facilities.
On top of this the Boards are empowered to aid hotel development by offering
grants and loans. It would probably be fair to say that these powers would
five years before, have been rather surprising and that they were accepted
in 1969 at least partly because the Highlands and Islands Development Board
had paved the way. One of Scotland's chief attraction for tourists is
generally considered to be its scenery, so of course it would hardly do if
there were no institutions to look after it. The Countryside (Scotland)
Act 1967 duly created the Countryside Commission for Scotland which began
work on 1st April 1968. Ifs duties are to keep under review all matters
relating to the improvement of facilities for enjoying the countryside,
securing public access to it and conserving its natural beauty. Tb these
ends it may initiate its own schemes and advise local authorities as to
their powers under the act - such as those relating to the creation of
country parks. The Commission has no full-time members ~ the Chairman is
part-time and all the other 13 members are unpaid. They included Sir
James MacKay?ybember of H.I,D.B. (and also a member of the Scottish Tourist

Board). In 1969-70 the grant-in-aid to the Countryside Commission was

£73,000, 0

60. Countryside Commission fér Scotland, Third Report, 1st January, 1970 to
31st December 1970, p.44.
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The Commission was charged with conserving the natural beauty of the
countryside but the main body concerned with conservation of flora and fauna
in general is the Nature Conservancy. Formed by Royal Charter in 1949 and
concerned with ecology long before that subject was blessed with the
accolade of fashion, the Conservancy was until 1965 an independent body
of scientists (including Dudley Stamp and Frank Fraser Darling). Its
functions were the conservation and control of natural flora and fauna in
Britain, ecological and other relevant scientific research-.and creation and
management of National Nature Reserves. In 1965, following recommendations
of the Committee of Enquiry into the Organisation of the Civil Service,a
Natural Environment Research Council, responsible to the Department of
Education and Science, was created and the Nature Conservancy became part
of it. The change was only relevant at the very top as the whole organisation
of the Nature Conservancy was otherwise kept intact and it simply became one
of the four Committees of the Natural Environment Research Council. As by
far the largest area of 'wild' and sparsely inhabited country in Britain,
the Highlands and Islands were a particularly important region for the
Conservancy - which among other areas owns the whole of the island of Rhum.

That bit of Highland fauna that must be one of the main candidates for
‘conservation and control' is the red deer, Britian's largest wild animal.
Deer have come to symbolize one aspect of the Highland scene and quarrels
between agricultural and sporting interests over their control have a long
and singularly acrimonious history. Naturally the sportsmen were in favour
of keeping numbers up and preventing poaching whereas farmers and crofters
who suffered the depredationsof marauding deer wanted the herds culled and
the right to shoot deer on their land. This right they gained - provided
the land was enclosed - in the Agriculture (Scotland) Act 1948, This act
had other provisions relating to deer but these remained a dead letter as

the interests continued wrangling. Not until 1959 was enough agreement
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reached to pass a Deer (Scotland) gct which established a close season for
shooting deer, penalties for poaching and set up a Red Deer Commission.

The Commission contains a nice balance of interests - under an independent
chairman there are 12 members, five representing sporting and landowning
interests, five agricultural and crofting interests and two nominees of

the Nature Conservancy. Their job is the conservation and control of red
deer and while the conservation function only consists of giving advice,
control includes such things as the :shooting of marauding deer and culling
stocks by agreement with the landowner, The Commission also coﬁduct a
deer census and organise:. deer management studies. Their powers were
extended in various minor ways by the Deer (Amendment) (Scotland) Act, 1967
and the Sale of Venison (Scotland) Act 1968.

There is one other body involved in a major way with conservation - the
National Trust for Scotland. It is the only institution mentioned in this
gection that does not receive a large sum of money from the exchequer and
as it has no government appointed members on its executive it might be
thought that it should be discussed under the heading of interest groups.
Yet it acts more like an arm of the administration than a private interest
group - a memorandum submitted by Trust said that it was analogous to the
U.S. National Park Service §; and as its purposes and duties are defined
by a series of acts called fhe National Trust for Scotland Order Conformation
Acts 1935-1961-(on top of which it is named as a beneficiary in 1legislature
like the Historic Buildings and Ancient Monuments Act, 1953, and the Country-
side (Scotland) Act 1967) it can hardly be said to be a wholly non-govern-
mental body. Set up in 1931 with the status of a charity, it had by 1965
about 29,000 members., It is governed by a council mostly consisting of

individuals elected, at least in theory, by the members and of representatives

61. Select Committee on Scottish Affairs (Sub-Committee A), Session 1971-72,

Land Reaource Use; Minutes of Evidence Tuesday, 8th Feb. 1972. H.C.5l-vii
(2.M.S8.0., 1972), p.168. ’ >
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of various interested bodies (which range from the City Corporations to the
Scottish Mountaineering Club). Ite aim is the preservation of land or
buildings of historical, aesthetic or scientific interest and to this end
it owns 80 properties and 80,000 acres of land. 62

Transport is a major, perhaps the major source of friction between
the Highlands and, especially, the Islands as a whole and the Central

criticised

Government but although its organisation is sometimes ¢ f17 it is
coststhatﬁifthe main source of complaint. The administration of
transport is in fact complex and ﬁill only be sketched here, Firstly
air services,which are quite separate from the rest, came in 1965 under
the Ministry of Aviation and when that was wound up in 1966 under the
Board of Trade, Aviation/B.0.T. ran the Highland airports and were
responsible for the Main Airline providing the services - B.E.A. In

its evidence to the Edwards Committee ©3

H.,I.D.B. asked for a special
Highland network as a subsidiary.of B.E.A., and the Committee agreed that
the region required some special status, Roads since 1962 have been
under S.D.D. It builds trunk roads, the Counties the others, but under
the Crofter Counties Programme they get 100% grants for improving prinéipal
64

roads. In 1965 most other transport administration was governed by

the provisions of the 1962 Act. This set up, under the Ministry of
Transport, a number of bodies including The British Railways Board,

(whose Highland responsibilities included not only railways but the
Caledonian Steam Packet Co. which operated the Clyde Coast Shipping
services) and the British Waterways Board responsible for the Caledonian
and Crinan Canals. There vas also the Transport Holding Company among
whose subsidiaries were the component companies of the Scottish Bus Group,
the various nationalised road freight companies and David MacBrayne Ltd.

the company providing shipping, other transport, and tourist services in

62. The National Trust for Scotland, Yearbook 1966, p.38 giveas the
membership statistics.

63. Committee of Inquiry into Chvi} Ajx. Transport, British Air Transport
P.TOO.
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the Western Highlands and Islands. 50% of MacBrayne's.shares belonged
to the Transport Holding Company and the other 50%, to Coast Lines Ltd.
The Transport Holding Company as a whole was run on a commercial under-
taking but MacBraynes received a subsidy from D.A.F.S. which also sub-
sidised the private shipping lines serving Urkney and Shetland (chiefly
the North of Scotland, Orkney and Shetland Shipping Co.).

A11 this was transformed by the 1968 Transport Act, The Transport
Holding Co, ceased to be, a new National Freight Corporation taking over
its road haulage subsidiaries. A Scottish Transport Group under S.D.D.
was formed and this became responsible for MacBraynea, :..: the Scottish
Bus Group Companies and the Caledonian Steam Packet Co. S.D.D. took
over from D.A.F.S. responsibility for subsidies to shipping companies
in the Highlands and Islands. In July 1969 the Scottish Transport Group

65

acquired the remaining half share in MacBraynes. Overseeing all this
from the consumers point of view is the Scottish Transport Users Consul-
tative Committee, appointed by the Minister of Transport up to 1968 and
the Secretary of State for Scotland thereafter. They consider the
services provided by the nationalised transport companies and give re-
commendationsto the Minister/Secretary of State. Finally and peculiar
to the Highlands was the Highland Transport Board commissioned in 1963
by the Secretary of State for Scotland to take a detailed look at Highland
Transport for three years and to make recommendations on how it might be
improved. This body had no executive powers and when it produced its
report after 3 years it was wound up and its advisory function passed to
H.I.D.B.

In this discussion of all the many bodies, statutory and voluntary,
that play some part in the administration of Highland Development no
mention has yet been made of the two that were in 1965 easily the most
important in terms of money spent, jobs produced and the geographical

range of their activities: the North of Scotland Hydro-Electric Board

65. Ibid, p.53.
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and the Forestry Commission. The Hydro Board, to give it its pepular
name, spent, in the financial year 1964-65, £18+4m. on capital invest-
ment in fixed assets 66 and employed 3,725 people. 67 Not all this
expenditure or employment would have been in the Crofting Counties as
the Hydro Board's area extends over the whole of Scotland, north of a
line joining the lower Clyde to the Tay and including Aberdeen, Dundee
and Perth 68 but their major concern is hydro electric generation and
much of this takes place within the crofting counties (although the Tay
catchment is outside). The North of Scotland Hydro-Electric Board was
formed in 1943 following the Hydro-Electric Development (Scotland) Act
194% and was concerned only with water power. After all electricity
generation and distribution was nationalised under the Electricity Act
1947 it gained responsibility for steam and diesel generators within its
area: as well, It is a typical public corporation, formally autonomous
in day to day matters but under the general direction of the Secretary
of State for Scotland through S.D.D. The Board itself has a chairman
and nine members, all part time except for the general manager,and is
advised in the usual way by an Electricity Consultative Committee appointed
by the Secretary of State; since 1965 it has gained statutory committees
on fisheries and amenity which give some more precise meaning to the
vague ‘'social clauses' in the original acts, The Hydro Board can
involve itself with industrial promotion but it doesn't seem to ha$g7§:
to any great extent by 1965, concentrating instead on a campaign of rural

q}ec}r;fication 6
- clciby so that by that year 93% of all premises had electricity supplies. 9

N.S.lH.E.B. is not the only producer of power in the crofting counties:

in 1954 the United Kingdom Atomic Energy Commission came to Dounreay in

66. S.D.D. keport for 1965, Cmnd 2948 (H.M.S.0. 1966) p.33.

67. The North of Scotland Hydro-Electric Board, Report for the Year 1st April
1964 to 31st March 1965, H.C. 207 (196465) H.M.S.0. 1965), p.28.

68. See Map II.

69. 1Ibid, p.x.
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Caithness. The Authority, constituted under the Atomic Energy Authority
Act 1954, whose members were (in 1965) appointed by the Ministry of
Technology is important in the Highlands mainly because of the employment
it creates in the Thurso area.

The Forestry Commission is also a major source of jobs - it employed
3890 workers in Scotland in 1965 70 of which, at an estimation,somewhat

71

less than half would have been in the seven counties. Its expenditure
in the Highlands was £1<5m. in 1964 ; 39% of the Scottish total for that
year (the average is nearer 42%).72. The Commission was first formed in
1919 but was reconstituted by the Forestry Act 1945 and changed again in 1965
when it was decided that a proportion of the Forestry Commission, hitherto
all part-timers, should be full-time executives, After this reform the
Chairman and five members remained part time but the Director General
became deputy Chairman and there were three other full time members., It
has already been said that the Forestry Commission received its money by
a direct parliamentary vote and not through any other department and that
it is under the control of three ministers, Like most of the other
statutory bodies it has its advisory commitiees - a regular army of them
in this case, one for each of the regional conservancies (there are four
in Scotland), one for each nation and the Home Grown Timber Advisory
Committee for the whole country. Both the Forestry Commission and the
Hydro Board are under serious cross-pressures - on the one hand to be
‘commercially viable', that is make as much money as they can, and on

the other to accept 'social responsibilities' which means in effect

doing things that are liable to lose money, like starting a plantation

on not very suitable land in order to provide employment for a crofting

conmunity.

70. 46th Annual Report of the Forestry Commissioners for the year ended 30th
September, 1965, H.C.97 (1966/67) (H.M.8.0. 1966), p.57.

7l. Cmnd. 2864, p.143 gives the total number of those employed in connection
with forestry in the Highlands, as 2,900 but this includes private forestry
workers, contractors, haulage workers, etc.

P.T.0.
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Finally, a brief word about the Highlands and Islands Advisory
Panel. As the activities of this body will be mentioned in the next
chapter, there is very little that needs saying especially as the Panel
has only slight relevance as an administrative body, partly because it
had no execuytve functions and partly because it ceased to exist with
the birth of H.I.D.B. It was in fact another of these advisory or
consultative committees that abound, differing from most of them in that
it did not advise any particular agency but the Secretary of State for
Scotland himself, on all matters reiating to the Highlands and Islands,
It was formed in 1947 but showed most signs of life in the sixties. Some
of its members, including Lord Cameron the second Chairman, went on to
become members of the Highlands-.and Islands Development Consultative
. 0oindir and there was a considerable overlap in membership with the
Crofters Commission,

Such a large number of bodies working in the same area are an
obvious source of potential problems. Firstly there are administrative
lacunae, the gaps that occur when each agency thinks that such and such
a thing is the responsibility of somebody else so that it is simply

forgotten about by everybody. Then there are cross purposes which

occur when two or more bodies are busily executing policies which seem
in practice designed to have almost precisely opposite effects. The
most notorious example of this in the years 1965-70 was the creation of
H.I.D.B. to put money into the Highlands and the imposition of Selective
Employment Tax which took it out again, Finally there are conflicts
between agencies which may be simply due to organisational jealousies -
a desire by each institution to be ikihg: of its own patch and no£ to
have it queered by any rival body - or, more seriously perhaps, because
of a real clash of interests. It is probably inevitable that if an
agency is given the responsibility to look after a certain bit of the

world it will become what Almond and Coleman have called an "institutional
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interest group" defending its particular concern in alliance with the

. associ
private {(2...

7?i93%} interest groups in the same field., In other words
each administrative agency has its own constituency and when:so many
aspects of life are seen as relevant fields for government activity there
are bound to be clashes of interest between constituencies: the Forestry
Commission's job is to plant trees, D.A.F.S. to encourage agriculture;
both want to use the same land. H.I.D.B. was set up to 'develop' the
Highlands, the Nature Conservancy to conserve, and so on,

This is the multi-organizatioﬁal gituation mentioned in chapter one
with its attendant problems of cgordination. One of the central
governments attempted solutions - %he use of overlapping lay membership
of the various boards and commissions -3F:he interesting result of creating
a class of what J.M. Lee has called "public persons" 73 but how far it
has been effective is another matter. We will return to these issues

again in chapter seven when we consider how.E,I.D.B. fitted itself into

this complex administrative matrix.

73. J.M. Lee, Social Leaders and Public Persons, (0xford 1963),
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Chapter 3: Highland Development from the 18th Century to 1965

The Highland Economy prior to 1884

In the early part of the 18th Century the 'Highland problem' as
perceived by the Central Government was, not for the first time, chiefly
a military problem - how to prevent the clans breaking out into open and
dangerous revolt. At first the response was more or less purely repressive
and even the positive contribution such as #ade's roads were of little
economic importance. 1 After the Férty-Five however although repressive
measures such as the banning of the kilt and the enforced disarming of the
clans continued, there was also an attempt to pacify the region by turning
its population to more peaceful pursuits. The Forfeited Estates Commissioners,
set up to administer the estates taken from rebel lairds, used the income from
the property on public works, includiriga grant of £3,000 per annum to the
Board of Trustees for Fisheries and Manufactuges: to encourage the cultivation
of flax and the manufacture of linen in the Highlands and Islands. 2 By
the 1780's the Military problem had effectively ceased to exist, the kilt
was again permitted, forfeited estates returned and Highlanders were re-
cruited in increasing numbers to the British Army.

The basis of the regional economy was still at this time, as it had
been in the earlier part of the century, a combination of subsistance
arable farming and a trade in cattle. The chief crops were oats and bere
(a sort of barley); the potato, introduced in mid-century, was gaining
in importance but still took second place to meal in the diet of ordinary
Highlanders. The region was not self-sufficient in these staples and

meal had to be imported using the money earned by the sale of Highland

1.173. Gray, The Highland Economy 1750-1850 (Edinburgh, Oliver & Boyd, 1957),
Pe. .

2, J.P. Day, Public Administration in the Highlands & Islands of Scotland,
(University of London, 1918), pp.83 and 287.
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3

cattle in the Lowlands. Agriculture was organised according to the
traditional pattern of 'run~rig',that is, after being ploughed in common,
the land was divided into sections of uniform quality and each farmer
would receive one portion from each section - though not all portions

4

need be of the same size. Techniques were primitive: in some areas
rather ineffective wooden ploughs needing teams of four horses to pull
them were used, in others, particularly where the terrain demanded it, the
more laborious but more effective cas chrom (a sort of spade) predominated.
The Highland farmers' great problem ﬁas to feed his stock - horses, sheep,
but above all, cattle - during the winter. In summer he could turn them
loose on the hill or take them to the shieling (upland pasture); after
harvest they could be allowed to feed off the stubble; but this still left
a difficult period when there was simply not enough food. This problem
severely limited the amount of stock any farmer could manage to keep. >
The rather artificial unit of the 'crofting counties' had no relevance
at all in the 18th century. Orkney and Shetland (with Caithness in a
marginal position) being non-Gaelic were hardly part of the Highlands at all
and within the Highland area itself the distinction between the North West -~
i.e, the west mainland north of the Firth of Lorne and the Western Isles -
and the more southerly and easterly parts (including the Highland areas of
counties like Perthshire and Aberdeenshire) was already beginning to be
significant. Nevertheless the Gaelic areas did have a unity due to a common
culture and social structure. The latter consisted of a four class system;

at the top were the clan chiefs, the landowners, below them and usually

related to them, the tacksmen - tenants but with large holdings - and below

3’ Gray! p°42'440
4. Ibid, p.19-200

5. Ibid, p.36-37.
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them again the actual cultivators of the land consisting of an upper group
of tenants proper, with perhaps no more than 2 or 3 acres each in the more
crowded areas, and a lower group of dependents with only tiny fragments of
land held from the tenants. This lowest group formed in places a majority
of the population, 6 A11 the tenants, from the tacksman down, had no
legal title to their land but held at will with the security - or apparent
security - of long tradition.

Four trends mavk the agricultural economy of the Highlands in the
last half of the 18th Century and the first half of the 19th: the spread of
the potato, the replacement of runrig, the rise and then fall of cattle
prices and the introduction of large scale sheep farming. The increase
in potato cultivation, tothe extent that in some parts (especially in the

7

North West) it became the overwhelmingly important food source, meant
that a greater number of people could subsist - though no more- on the same
amount of land as before, In that way it helped to contribute to congestion
in many areas of the North West. The distinction between this area and the
more southerly and easterly parts was increas;d by the othggzﬁgﬁp;too.
The transformation of mmum-riginto a system of consolidated holdings tended
to produce medium sized farms and a labouring class chiefly depéndent on
wages (rather than the produce of their own plots) in the latter, vhereas
in the North West the typical result was the croffing township - a collection
differentiated

of small fragments of arable land not greatly dif~:f:nlial in size. together
with a common grazing. Shetland (and some parts of Orkney), though outside
the Gaelic area, shared this feature of tiny crofts.

The areas with fragmented holdings, not surprisingly, were the areas
where 'improved' agriculture -crop rotation, the planting of turnips and

artificial grasses etc. — made little headway. As long as cattle prices

6. 1Ibid, p.12, 18 and 21-22.
70 Ibid, p0207“8'
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went on rising, which they continued to do throughout the second half of
the 18th century and the first decade of the 19th, the effects of this
failure were masked but with the slump in cattle prices in the second
decade of the 19th century 8 (when the demand for kelp too was falling -
see below) the people of the North-West area, always poor, were pushed
nearer to the margin of subsistance.

The fourth, and perhaps most important change was the introduction of
sheep farming. Sheep had always been.kept in the Highlands but they were
of a relatively unproductive breed whose wool was used only for domestic
consumption and they did not compare in economic importance with cattle.
What happened after about 1760 was that Lowland and Northumberland graziers
with new breeds such as Cheviots and Black-faced Lintons began to move into the
Highlands and to farm on a commercial basis with larger areas of land given
over purely to sheep. The effect of this on the local population again
emphasised the growing distinction between different parts of the region.
In the south -Argyll and Perthshire - there were evictions but not, it
seems, on a massive scale, 9 North of the Great Glen, where the intro-
duction of sheep farming was more sudden, whole glens and straths were

10 The

tcleared! of their populations, to be turned into sheep walks,
clearances produced hardship to the familjes affected and bitterness through-
out the Highlands but there is no evidence that they caused depopulation 1
rather they crowded the crofters more closely together. Neither did they
have the effect that many 'improvers' had hoped for - that they would make the
Highland population win its living from the sea and thus be more productive;

in fact Highlanders continued to be agriculturalists first and foremost,

despite the tiny amounts of land available to them.

8. Ibid, p.241.

9. 1Ibid, p.9%.
10. A fairly detailed, though highly coloured, description is made in J.
Prebble, The Highland Clearances, (Secker & Warburg, 1963).

11. Gray, p.99.
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The main occupation of the Highlanders, then, remained agriculture
throughout the 18th and 19th Centuries, but it was not the only one -
linen, kelp production and fishing all need mentioning. Linen spinning
was chiefly important in Perthshire but it also affected pther parts of
the southerly and easterly Highlands.12 The flax was not grown in the
region nor, except in rare cases, was the yarn woven, which made the
Highland industry dependent on other areas. Already by the last decades
of the 18th Century it was suffering from competition from the Baltic and
with the interruption of supplies during the Napoleonic War it began to
wither away. Before the mid 19th Century it had died completely.

Kelp suffered a similar fate after a more spectacular rise. The
collection and burning of seaweed to produce the alkali kelp, used in glass
and soap making, was an industry of the north and west. It=s centres were
Orkney, the Outer Isles, Skye, Mull and some of the smaller Islands of the
Inner Hebrides, and parts of the coast of the north west mainland - particularly
Ardnamurchan and Morvern.l5 Except in Orkney the industry scareely existed
before 1750 but after that date grew prodigiously, reaching a peak in the
decade 1800-1810 when supplies of Spanish barilla, a competitor, were cut
off. In the next decades however, foreign supplies were resumed and the
duty on them was cut., Worse still the duty on salt, which became the chief
source of alkali, was removed and the kelp industry went into an irrevocable
decline, Its enormous profits had been concentrated into the hands of a
few landlords and in many cases had done little but relieve their persistant
indebtedness for a short while. The effect on the Highlands as a whole
was simply to concentrate the population - kelp production being labour

intensive - into areas where alternative methods of support were difficult

to find.

12. 1Ibid, p.139.
13. Ibid, p.127.
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The fishing industry had a more variable progress and may be
divided into two parts; herring and white fishing. White fishing was
important in some parts, Shetland before the 19th Century herring boom
and Barra for instance, but it lacked the possibilities for spectacular
gain possessed by herring fishing and over the greater part of the Highlands
was not pursued seriously. In the 18th Century the herring fishing of
the East coast was largely controlled by the Dutch which made Scottish
merchants look all the more eagerly to the West Coast, In South Argyllshire,
mainly on those lochs with outlets to the Firth of Clyde, a regular and

14 Over the rest of the West

significant herring industry did develop.
various difficulties such as the variability in catch in any single area,
the lack of equipment or capital possessed by the local people, relative
distance from markets and the complexities of the salt duties kept the
industry small; an important addition to diet but not a major commercial
activity. Even the activities of such Government supported bodies as the
British Fisheries Society (incorporated in 1786), which built harbours, stores
and houses at Tobermory, Lochbay (Skye) and Ullapool 15 _ as well as at
Wick - failed to make any impression. By 1842 the last of these West
Highland fishing settlements had been sold.16

The destruction of the Dutch fishing fleet during the Napoleonic Wars
plus the later repeal of the salt duty created the conditions for a boom
in herring fisheries of the East coast. In the course of the 19th Century
Shetland, Orkney, Caithness and Sutherland, as well as the East coast towns
outwith the Highlands all developed major herring fishing industries. For
the most part the West Highlands missed out on this expansion and ;though it

provided a source of 1livlihood for west Highlanders this was because they

14. 1Ibid, p.168.

15, Day, p.251.
16. 1Ibid, p.258.
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migrated seasonally to the Xast coast ports, especially those of Caithness,
and became hired hands, not because they owned their own boats.

Probably during the second half of the 18th Century and certainly in
the first four decades of the 19th century, the population of the Highlands

17

as a whole was increasing. The distinction must once again be made
between the Southerly and Zasterly parts and the North-west, for whereas

the former area showed little,if any,gain the latter had dramatic population
increases. The most likely reason for‘this difference is the attraction
of the Lowlands which worked much more strongly upon contiguous areas than

on more remote parts.18

It is true that emigration to the colonies (which
occurred in four waves between 1760 and 1850)19 affected the North-West
but while a more visible, and therefore commented on, process, this did not
involve nearly as many people as the gradual drift to other parts of Britain.
The parishes of the North-West were able to support an increasing population
partly because of the spread of the potato - which gave a higher food yield
per acre than grain - and partly, until the second decade of the 19th
Century, because of the kelp industry which permitted-and indeed required -
a large population, dependent upon wages from kelp production.

After the collapse of kelp the Highland population continued to rise
for several decades and as this was a period of a trough in cattle prices

poverty

as well the inevitable result was &n incréas® in the / . of the population

of the North-West so that in 1831 the Inverness Courier could say that

"a more deep and universal distress prevails on the Western Coast than
was ever before :cemembe:ced."zO The lowest point in the fortunes of the

erofters however came with the potato famine in the years following 1845.

17. Gray, p.58. The figures for the decennial censuses since 1801 are

given in A. Collier, The Crofting Problem (Cambridge U.P., 1953), p.128, but
note that the unit used here is the 'Crofting Counties' rather than the
Highlands more generally defined. The distinction between the South and East

and the North-West is brought out in figures in Gray, p.254.
18. Gr&y, p.63‘66.

19. Day, p.26.
20. Ibid , p. 86 [ ]
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The economic position of the landowners at this time, though hardly
comparable with that of their tenants, was also a difficult one. Often
faced with considerable rent arrears (the crofters had nothing to pay with)
and sometimes bound by feelings of patriarchal duty to provide free meal
to the destitute, they became more and more indebted. The majority of

Highland estates in fact changed hands before 1350. 2

The persistent economic and social difficulties of the Highlands
brought the region back to the attention of the government. It would
not be quite true to say that between the days of the Forfeited Estates
Commissioners and the British Fisheries Society and 1840 the region was
totally ignored: at the beginning of the 19th Century a number of important
public works - parliamentary roads and the Caledonian and Crinan Canals -~
were undertaken, though in general this was a time of laissez-faire. By
1840 the Highland problem was generally perceived as being one of 'congestion'-
too many people and too little land - and the obvious remedy was therefore
emigration, In 1840 the Government established a Colonial Land and Emigration
department and in the following year a Select Committee was appointed to
consider the practicability of assisting the Highlands and Islands through
emigration. The Committee reported in favour of such assistance but the
lack of funds alloted to the Bnigration Department prevented it from doing
more than a moderate amount.22 The other response was the creation of a
more efficient system of welfare to relieve destitution. This was begun
in 1843 with an Act ammending the Scottish Poor Law and creating a Board
of Supervision to oversee its functioning.

After the 1840's the population - with some exceptiong notably Lewis -
began to decline.23 But even with the population declining and increasing

Government involvement, the people of the crofting areas remained crowded

21. Gray, P.194.

22. Day, p.89-90.

23, fThe 1841 maximum population again applies to the unit of the Crofting
Counties but the detai{ed figures given for the Weat Highlands in F.PF,

P.T.0.
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together on too little land and desperately poor. Fishing in the West
remained unable to turn itself into the lucrative occupation that it was
in the BEast though as the 19th Century progressed West Highlanders began,
for the first time, to earn a larger revenue from the sea than from the

1and.24

By 1860 eviction had ceased but the crofters remained understand-
ably embittered and when in 1880 a 'League for the Nationalisation of the
Land' was started in Scotland the reformers took up the crofters!' case.
Land agitation reached a climax when violence broke out in Skye (in 1882)
where clearances had been extensive, and later in Lewis where there had been
few evictions but there was an acute shortage of land. By this time sheep
farming was itself in decline because of the competition from imported wool
and sheep farms were being turned into deer forests to meet the growing
demand for deer-stalking. Although the creation of deer forests did not
lead to any more clearances the fact that large areas of land were given
over to deer, while people were crowded together on tiny holdings,was a
source of considerable irritation.

The trouble in Skye led the government to set up a Commission under
Lord Napier in 1883 to investigate the condition. of the crofters. This
Commission and the subsequent legislation marks the beginning of considerable

government involvement in the Highlands and Islands and the 'modern period'

of Highland development can be said to begin.

Crofting sinece.1884

The 'Inquiry into the conditions of the 6rofters and Cotters in the
Highlands and Islands of Scotland' by a Commission in 1883-4, usually called
after its Chairman, Lord Napier, was a very thorough affair. They inter-
viewed 775 people in a variety of local centres and supplemented the oral
evidence with written depositions (which,they pointed out, had a class bias)

and statistical infbrmaxion.25 From this they concluded that though mass

24. Day, p.265-6.

i he conditions of the Crofters
25, JJevort of the Commiseioners Pands it S8 Rt ond) 1587, 163888, °p. 1.




evictions had almost entirely ceased and the population was probably no
worse off than they had been at any time in the past, they nevertheless

had considerable grievances: the tiny size of many holdings, insecurity

of tenure, high rents, lack of compensation for improvements, withdrawal

of land for sporting purposes, and (for those engaged in fishing) a lack

of piers and harbours and the inability to buy boats and tackle suitable
for deep-sea use. They also commented on the poor communications, defects
in the machinery of justice and lack of facilities for emigration.

In their recommendations the Commissioners illustrate the spirit of
their times; they are very unwilling to suggest much in the way of govern-
ment expenditure (such as loans to crofters). nevertheless they did pro-
pose some significant reforms. Townships should be recognised as statutory
units and given powers and immunities such as the right not to be dissolved
without the consent of a majority of their members. (this would prevent
further clearances). They should be given powers with regard to the
provision of fences and roads, the acquisition of fuel and, if a majority
of the township agreed, they should have the right to claim money from the
proprietor for the erection of fences and the construction of roads on the
basis that they would share the cost with him. They could also claim an
enlargement of the arable land or pasture of the township from their
landlord and the Commission further recommended that new townships be
formedrto take some of the occupants from existing over-crowded ones.

The other major reform suggested in the Napier report was the granting
of 'improving leases', running for 30 years in the first instance, to
those whose rent was more than £6 per annum. This would give the more
substantial crofters much greater security of tenure and ensure that they
received compensation for whatever improvements they made. In order to

ensure that there were more holdings of a large enough size the Commissioners
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no
proposed that the smaller ones should be consolidated and/holdings of less

than £20 in rent should be allowed to be sub-divided. That the Commision
did not propose was security of tenure for all crofters. On the contrary
they took the position that all the poorer crofters (i.e. those paying under
£6 in rent - the great majority) if they could not afford larger holdings
should be 'resolutely though gently withdrawn' from the land 26 and either
become fishermen or labourers or emigrate.

This might have made good economic sense in the long run 27 but it was
not sound politics at the time, Feeling among the crofters and those who
sympathised with them was high ('Crofters Party' candidates were being returned
for most of the Highland Constituency following the extension of the

franchise) 28

and the Act which followed the Napier report ,- the Crofters
Holdings (Scotland) Act 1886, was far more generous in its granting of
rights. It guaranteed complete security of tenure to the crofter subject
only to certain statutory condition- (e.g. no sub-letting) and allowed him
to bequeath his holding to a member of his family; it gave him the right

to claim compensation for permanenf improvements on renouncing his holding
and it allowed him to apply to the Land Court to fix a fair rent. A
Crofters Commision was set up both to administer the act and, by sitting as
a Land Court, to deal with its judicial aspects. The act applied only to
the "crofting parishes" - defined in terms of rights to common pasturage -
ahd the Crofters Commission was left to decide that these included all but
12 parishes (8 in Southern Argyllshire) in the seven crofting counties.

A Crofter was defined as being a "tenant of a holding from year to year, who

resides on his holding, the annual rent of which does not exceed £30".29

26, 1Ibid, p.39.

27. The Report of the Commission of Enquiry into Crofting Conditions,
Cmd. 9091,(1954) (The Taylor Commission) seems to think so. (Henceforward
referred to as 'Taylot).

28. Kellas, The Scottish Political System (Cambridge U.P., 1973) p.221.

29. Crofters Holdings (Scotland) Act, 1886. Section 34.
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The 1886 Act followed the Napier Commission in one respect - it
made provision for holdings to be enlarged, compulsorily if necessary,
the Crofters Commission doing the administration. Wrat it totally
failed to mention was the position of townships; this turned out to be a mis-
take as it meant there was insufficient control of the common grazings
and consequent over-stocking. As a remedy the Crofters Common Grazings
Regulation Act 1891 was passed. This permitted the election of Township
Common Grazing Committees ('the smallest units of local government in Britain')
to control the grazings but because the act was purely permissive and relied
on either the crofters or the landlord taking some action it often amounted
to nothing. It was amended by another similarly named act in 1908 which
allowed the Land Court to take the initiative and appoint Grazing Committees.30

The Crofters Holdings Act of 1886 does at least seem to have given the
crofters some security and put an end to the 'open lawlessness' and 'reign
of terror' that the Crofters Commission colourfully insisted prevailed in
the Highlands and Islands from 1882-1887.31 It did not however greatly
improve their economic position and so two further commissions were set
up to look into this: the Walpole Commission which produced two reports
over the years 1890-92 and was concerned with transport and public works‘,32
its first report led to the Highlands and 1slands Works Act in 18914 and
the Royal Commission on the Highlands and Islands, appointediin 1892, to
see what land might be reclaimed from the rapidly growing and very unpopular
deer forests. They scheduled 1,782,785 acres of land, wholly or partly
under deer, as suitable for settlement - though not all of this was to go
to crofters. 3? The réports éf these two Commissions led to the Congested
Districts (Scotland) Act 1897 and the Congested Districts Board. This

Board, headed by the Secretary of State for Scotland himself, had quite

30. Day, p.196-197.
31. Final Report of the Crofters Commission, 1913, p.xxvi.

32, First Report of Royal Commission appointed to inquire into certain matters
affecting the interests of the Population of the Western Highlands and Islands

P.T.0.



of scotland, C.613%% (189C); 2nd Zeport C.€247 (1890--1).

3%, eport of the Koval Commissior (Jishlands ani Islands, 1892), C.76¢31
(Foiie3.C. 1895) (Deer rorests Commission) p.xxii.
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wide powers within the officially designated congested districts (which
amounted to some 56 parishes mostly in the West and North):34 they could
acquire land, drain, fence and construct roads on it and dispose of it

by sub-dividing it among crofters or cotters; they could assist the
migration of crofters to the areas where there was land; they could erect
fisherman's dwellings and construct piers or harbours; they could give
various sorts of financial assistance to agriculture, fisheries or home
industries. The problem was that they were short of money and the 1897
Act gave them no powers of borrowing. Further difficulties arose because
few crofters had enough capital to stock the new larger holdings and the
Board had no power to help in that respect either. Thirdly there was a

great unwillingness among people to migrate.35

Despite all these difficult-
ies the Congested Districts Board did manage to create 640 new holdings and
1138 enlargements of holdings in the years 1897-1912 36 and the Crofters
Commission during its life (which ended at the same time as the Board;)
also managed to enlarge holdings to the extent of 72,341 acres. 31
In 1911 Crofting law was significantly altered by the Small Landholders
(Scotland) Act. This established the(BQa:L_‘dﬁQf Agricnm ture for Scotland
which took over, with important extensions, the powers of the Crofters
Commission and the Congested Districts Board. Those two bodies disappeared
except that the Land Court functions of the Commission were vested in a
seperate ‘Scottish Land Court - still in existence, This Act extended the
benefits’of the 1886 Acts to all parts of Scotland and not just the Crofting
parishes, It also made some changes in crofting tenure: the obligation

for the crofter to reside on his land was removed with the unfortunate

consequence : of creating absentee crofters; the 'small landholder' (a

34, See Map II .

35. Day, p.208-209.

36, Taylor, p.1l4.
37. Day. Pe. 94.
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term which replaced 'crofter' as a legal definition) was defined as a
tenant of an agricultural subject rented at less than £50 a year (£30

on Lewis) or not exceeding 50 acres in size; sub-letting to holiday
visitors was permitted; a landholder unable to work his own land was
allowed to assign it to a member of his family with the permission of

the Land Court. The 1911 act remained the basis of crofting tenure
right down to 1955 though there were some minor additions in the Land
Settlement (Scotland) Act, 1919 - which mainly granted new powers to the Board
of Agriculture to obtain land for settlement, by compulsion if necessary,
and the Small Landholders and Agricultural Holdings (Scotland) Act 1931.
The Board of Agriculture used its land settlement powers quite vigorously
at first, particularly in the decade or so following the First World War
when there was a considerable demand for land in the Highlands from ex-
servicemen, From 1920~-29 1,344 new holdings were constituted in the
crofting counties, 711 of them on state land, and there were 1,179 en-

38

largements. However, during the 1930's the pace slackened off and
after 1940 almost came to a halt. >°

As an attempt to create economic holdings in the Highlands, this
policy does not seem to have been very successful, "It is significant",
mays the Taylor Commission, "that the sixty nine years which have elapsed
since the Napier Commission's investigations have not seen any major
transformation in the number or size of agricultural holdings in the
crofting dounties".4o In 1885 there were 28,858 seperate holdings, in
1952 it was 29,4163 of these 2,798 had over 50 acres and 12,048 under
five acres in 1885, the equivalent figures for the later year being

2,741 and 11,441. " In terms of agricultural activity there was an

actual decline - 70,232 acres under tillage in 1886, only 38,000 acres in

38, Taylor, p.l5.
39. 1Ibid.

40, 1Ibid, p.l6.
41. TIbid.
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1952; 95,041 cattle in 1886 and 58,000 in 1952. Sheep alone maintained
and even increased their number from 947,955 to 1,090,000 42 but this is
hardly symptomatic of a healthy agriculture as an increase in the sheep/
cattle ratio, causes a decline in the quality of pasturage because of

the selective grazing habits of sheep. 43

In addition the souming -
the number of animals a crofter was officially permitted to graze on the
common grazings - was aften exceeded, which led to over-grazing and =
decline in fertility.

Yet despite this the crofters by the post-War years, if not the
richest class in Britain, did not suffer from the degree of poverty
apparent in Napier's time. Obviously various factors were at work to
bring more wealth into the Highlands. Among these were the drop in the
price of imported grain and meal that occurred around the end of the last

a4 . . which enabled the crofter to give up producing his own

century
bread corn-.and concentrate on rearing livestock for sale - an activity

more suitable to the climate and soils of the Highlands, There was

also an increase in sources of income other than the traditional farming
and fishing - tourism, forestry, tweed manufacture, the construction of
hydro-electric schemes - none of them adding all that much but collectively
making a difference. Above all there was the increasing intervention of
the state - subsidies for agriculture, grants and loans for housing, old
age pensions and unemployment benefits and the provision of various services
by the Local Authorities or the Central Government with the associated
employment they brought in road-making, education, the post office, etc.

~ According to Collier's calculation of regional income in 1935, a quarter
came directly from the Government through its services or its payments

(in pensions etc.) and this does not include the contribution of bodies

like the Fbrastry-Commission.45 By 1960 D. Simpson estimated that over

42, 1ibid, Pp. 13 and 15.
43, Darling, p.l69.

44. A, Collier, The Crofting Problem (Cambridge U.P.,1953) p.59.
45. TIbid, p.117.
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509 of the regional income was generated directly by the Government, 46

A decline in subsistance agriculture, a rising standard of living,
a greater variety of employment coupled with compulsory education,
improved communications and military service in two World Wars all tended
to break down the old distinctive crofting way of 1life and the Gaelic
language that went with it so that by 1950 the Highlanders were far more
integrated into British society than they had been in the 1880's. Even
so there remained enough of their distinctivenseperatemewsss for the
Government to consider it necessary to appoint another Commission in
1951 to look at the special problems of crofting. This Commission,
chaired by T.M. Taylor, reported in 1954 and made numerous recommendations
regarding the legal and administrative background to crofting, the chief
of which was that a new Crofters Commission should be set up. This new
body was to have extensive land settlement powers; to take over the
function of the landlord regarding the re-letting of vacant crofts; to
terminate the tenancy of absentee crofters subject to safeguards concerning
the croft house; to try and persuade the elderly who no longer worked their
land to give it up; to have power to reorganise townships if a majority of
the crofters agreed; to gain from the Land Court control over resumption
of holdings and the regulation of common grazings; to be able to apportion
the common grazings on application from one or more crofters; to adminis-
ter.. land improvement grants and make loans for working capital; and to
prepare a register of all crofter holdings in the seven counties. In
addition the Taylor report recommended that crofters should have extended
powers of assignation and bequest - 5 subject to the consent of the new

Commission but that this body should be able to remove landholders for

46. D. Simpson, "Investment, Employment and Government Expenditure in

the Highlands, 1951-60", Scottish Journal of Political Economy, November,
1963, (Vol. II).
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bad husbandry and to control subdivision. The agricultural colleges

were urged to strengthen their advisory services in the crofting districts
and to set up demonstration crofts and the Forestry Commissiog7§ecommended
to step up their afforestation of the North and West Mainland. Finally
the Crofters Commission was to keep under review such important matters

to crofters as freight charges and marketing arrangements,

History did not repeat itself and the Crofters (Scotland) Act 1955
followed the Taypor Report far more closely that the 1886 act followed
Napier. The only major deviation was that the Act put much less stress
on land settlement than the report had done. The new Crofters Commission
was constituted and consisted of a Chairman, two full time members and
three part time. The Chairman, Sir Robert Urquhart was an ex-diplomat -
not the last time one of his profession was to administer the Highlands
(an interesting illustration of the Government's attitude towards them
perhaps?).

The Commissions relatively straightforward administrative functions,
such as reletting vacant crofts, proceeded satisfactorily enough and
after a slow start the apportionment of commohk grazings went well,
especially on Shetland and Lewis, The improvement grants - given for
such things as land improvement, drainage and farm equipment -soon became
popular. (In 1964 for instance, the Commission spent £472,648 on various
grants). Less successful were the ®eorganisation schemes whose purpose
was to rearrange the townshig#4in a more rational way. The procedure in-
volved was so slow and cumbersome that the Commission became thoroughly

47

disenchanted. They did not even attempt land settlement schemes which

caused disappointment in some quarters.48 By their 1959 Report the

47. The Crofters Commission, Annual Report for 1958, (H.M.S.0. 1957), brings
this out strongly.

48, For example Farquhar Gillanders on P.100 of his chapter "The Economic Life
of Gaelic Scotland Today" in Derick S, Thomson and Ian Grimble (ed.), The

Future of the Hi andsft(noutledge & Kegan Paul, 1968). His view reflected
tna“spmmmrm%t—m ers,



85

Commission were beginning to talk more strongly about the under-cultivation
of available land -~ the system, they said, needed "unfreezing" so that land
would pass into the hands of those who would work it and the recorganisation
of townships needed to be changed so that an inactive majority could not
hamper the active minority.

In 1960 a Bill (for which however the Commission disclaimed responsi-
bility) was put before Parliament which changed the reorganisation procedure
and gave the Commission much stronger poweis to dispossess crofters not using
their land than the 1955 Act had done. The 1959 report and this Bill

49 who feared that their

met with considerable hostility from crofters
sacred security of tenure was being eroded (as indeed was inevitable if
land was to be effectively reorganised); this led to the creation or revival

of Crofters Uniona in many parts. The opposition was successful;’ - that

part of the Bill that gave the Commission powers to dispossess was amended
so that it coould not be brought into operation without a resolution to the
effect being passed in both Houses of Parliament. 20 Such a resolution

has never been put. The Crofters (Scotland) Act 1961 is to some extent
then,a dead letter but it did change the procedure involved in reorganisation
and it did allow sub-tenants of crofts and owner occupiers of holdings of
croft size to benefit from the same financial assistance as regular crofters.
By the 1961 report the Commission had decided that even this new Act did not
give them powers that would permit them to undertake effective reorganisation
and they more or less washed their hands off it. Instead they pinned their
hopes on land improvement,over which crofters (again especially on Lewis

and Shetland) had become enthusiastic,and turned more and more attention

to their advisory and review functions. Ha¥ing decided that it was the

49, Crofters Commission, 1960 Report and Gillanders, p.l06.

50. Gillanders, p.l1ll2,



'ancilliary' occupations that held out the best hope of keeping the
crofting population in the Highlands and Islands, the Commission were in
the frustrating position of having no powers to do anything about these
except act as a ginger group.

In 1963 J.S. Grant, editor and proprietor of the Stornoway Gazette,

replaced Urquhart as Chairman of the Crofters Commission and became its

only full time member, With the creation of H.I.D.,B., the advisory and

review functions of the Commission were hardly necessary but it continued

as a sort of pressure group for the remote areas in case they were forgotten
about. By 1968 they finally came round to the opinion, specifically rejected
by the Taylor report, that the only way to let some air into the atrophied
crofting system was to convert crofters into owner occupiers while allowing
them to retain such advantages as housing grants,and they concluded that
"many of the provisions of the Crofters (Scotland) Acts of 1955 and 1961
are now obsolete".51 By that year there were 18,754 registered crofts, 52
a slight drop on the figure of 20,909 holdings of under £50 rent given by
53

Taylor, concentrated on Shetland, Skye and in the Outexr Hebrides., Crofters

are often tenants of two or more crofts so the actual number of agricultural

units was rather less - 15,093 - of which only 526 were large enough to be
54

considered full-time working units.

55

The crofts are dispersed in some
700 townships.

These figures illustrate the basic difficulty of anyone trying to
maintain crofting as a way of life: if all crofters are to have an economic-
ally viable small holding the total population of the crofting areas will
have to decrease drastically, a result people in the region want least of
all, This fact is cle;rly recognised by the Crofters Commission which

therefore opposes the unreflecting amalgamation of crofts. On the other

51. Crofters Commission, 1968 Report, p.27.
52. 1Ibid, p.l5.

53, Taylor, p.1l7.
P.T.o.



54. twofters Commission, 1968 herort, p.4%. For complete information of the
positicn in 1965 see Jable III in Chapter 2,

55. 4t le-st so says™he Scottish uecornomy 1965 - 704 Crnd 2364 (H...5.C. 1%
p.141 but about 1947-4. the west Highland Survey found 104C townships (see
p.252) in their survey area alone, which did not cover the important croftir
district of Shetland. No doubt tetween say 1949 and 196¢ some townships
ceased to exist and otlers were amalgamated, but the rate of decline seems
excessively large.



a7

hand if crofters are to earn a substantial part of their living from
non-agricultural occupations, economic pressures will be such that these
occupations will probably take up all their working life and they will
cease to use their croft. (Which has already happened to many crofters
who live near, and work in, Stornoway). In other words they will cease
to be crofters proper and lose those Yeoman virtues that it has been de
rigeur to praise in official reports from Napier on, 56 The Crofters
Commission keep their spirits up by talking of a 'new form of industrial
society which will be inherently healthier and more stable than any
completely urbanised society'57 but with land free from the rigidities
of crofting tenure and development policy aimed at creating 'holding
points' i,e., towns in which employment is concentrated it is difficult
to see wh» the North and West Highlands and Islands should be different

from any other predominantly rural area.

The Highland Economy in the 20th Century

Crofting is unique to the Highlands and Islands and it makes up a
large part of what is meant by 'the Highland Way of Life' but by 1965
only about 60,000 people or 22g- of the population of the crofting
dunties lived on i¢rofts - and because of the high proportion of old
people in the townships probably only 15-18% of the working population

o8 In the same year, of the gross agricultural output

were crofters.
of about £20m. in the region only % came from ¢rofts, the rest was from
some 4,600 full-time farms, 59 A substantial proportion of this would

have been from the prosperous farming areas of the more fertile and

drier East, especially Easter Ross, the Black Isle and Orkney where

56, c¢f. Taylor, p.9.

57. Crofters Commission, 1968 Report, p.13. There are atrange contradictions
here; the overwhelming impression one gets from reading the Commissioners'
Reports is that crofters are deeply conservative and resistant to change yet
in their general remarks the Commission call them 'more adaptable than the

'
average industrial worker'. P.T.0.
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mixed farming is undertaken and the crops often used as feed for beef
cattle. Orkney is also renowned for its egg production and Kintyre
has a reasonable dairy industry. In these parts conditions differ very
little from those of the Lowlands, except that (Qrkney has the usual
island problem of communications, but over most of the remainder of the
Highlands and Islands the land is only really suitable for pastural
agriculture - and in modern times this has meant sheep.

The great age of the sheep farmer was the first two thirds of the
19th Century . when demand for wool and mutton from the growing industrial
areas of the South was strong. During the 1860's however cheap imports
begin to arrive and the domestic farmer was increasingly less able to
compete. The number of sheep began to decline and so did rents. At
the same time a new sport was becoming increasingly popular - deer-stalking -
and landlords found that they could get more money by replacing sheep with
deer and renting the land to shooting tenants, Just as sheep had driven
the clans and their cattle from the glens so deer now took over the
position of the sheep - a historical process that seems to have been
telescoped in some minds leading to the idea the deer were a cause of
depopulation. Of course there had always been deer in the Highlands
but never in such numbers and never before in their own special preserves
(curiously called 'forests'). Deer forests multiplied apace during the
last part of the 19th Century and the first part of the 20th, In 1883
it was calculated that they occupied 1-975 million acrea and by 1912,
the maximum year, had reached 3-432 million acres.60 (Not all of this
was in the Crofting Counties by any means and there were some forests
outwith the Highlands altogether, in Kirkcudbrightshire). Then tastes

and economics changed and the landlords found that deer forests were

60. A.C. 0'Dell and Kenneth Walton, The Highlands and Islands of Scotland,
(Nelson 1962), p.333. Actually the figure given is 3,432 million acres

but there are reasons for suspecting a misprint.
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less profitable. They have since declined in area though by 1965 they
still occupied 2% million acres. 61 (Not all of this was exclusively
given over to deer). Sheep and deer compete for the same land and
marauding deer cause havoc among crops so it is not surprising that
farmers (including crofters) and sportsmen should have come into conflict.
An attempt to adjudicate between the two interests was made by setting up
a Red Deer Commission in 1959 (see previous chapter).

Deer stalking is not the only sport that has added to the rentals of
Highland Estates. Grouse shooting is also important though many of the
best grouse moors are in the Easten Highlands, outwith the crofting counties,
And in the rivers and lochs salmon and trout provide valuable fishing -
and another source of conflict between landowners and others.

Sheep have made rather a come-back since 1930. Sheep farming was
stimulated by the 2nd World War, when the country needed to produce all it
could, and by the Hill Farming Acts of 1946 and 1956 and the Livestock
Rearing Act of 1951. This legislation introduced a variety of subsidies
without which hill farming would hardly be profitable. Under the same
stimulus cattle farming also developed since the War, A ¥ increase in
members of cattle was recorded during the 1950's 62 and further, though
smaller, gains were made during the sixties. 63 In addition to this, two
attempts to bring large scale cattle ranching to the Highlands have been
tried since the War: J.W. Hobb's Great Glen Cattle Ranch and the
activities of Lord Lovat and associates, further north, Other agricultural
developments included bulb growing by crofters in the Western Isles pro-
moted by Hebridean Bulb Growers Ltd., a cooperative established iﬁ 1957.64
The third great user of Highland land, in competition with sheep and

deer, is forestry. In pre-historic times the Highlands were heavily

forested. Since then (as was said in the previous chapter) human

61. Cmnd, 2864, p.140.

62. Review of Highland Policy, Cmnd. 785, (H.M.S.0. 1959), p.6. -

63. Highlands and Islands Development Board, Fifth Report, 1970, Appendix vii.
64. Cmnd, 785, p.6.



depredations,coupled with an expansion of blanket bog that militated
against natural regeneration, hagereduced the amount of timber enormously.
With the notable exception of the Duke of Atholl there was little
attempt to replace the felled woodlands until after the First World
War, during which large quantities of home grown timber had been felled.
To try and replace it the Forestry Commission was set up in 1919 but had
only just started when, in 1922 the Geddes Committee cut its grant and
rejected the strategic and social arguments for forestry. In their
opinion it was not justifiable to create employment on an 'uneconomic
basis' - a most unfortunate argument when applied to the Highlands and
Islands. Substantial planting was undertaken especially in the Great
Glen and Southern Argyll areas but it was not enough to reverse the
loases of the First War so that by 1939 there was less effective woodland
than in 1914.65 The 2nd World War naturally brought about further losses
and the post War Governments, less inhibited than their predecessors,
committed themselves to large scale replanting and the establishment of
at least 750,000 acres of effective forest. 66 By 1965 400,000 acres
had-béen-planted.in the Crofting Counties and it was increasing by about
20,000 acres a year, 68 The tree mainly grown is the Sitka Spruce, a
sombre conifer which when planted in close packed straight lines is rather
lacking in amenity value, 69
The Forestry Commission did not escape without criticism: it was
accused by irate farmers of pursuing an unbalanced land-use policy. By
planting the lower valley slopes it was said to render the unplanted tops
useless, both because they were made inaccessible by the Commission's six

foot anti-deer fences and because they had lost their sheltered lower

pastures necessary for wintering. Since 1945, while conflicts have not

65. David Turnock, Patterns of Highland Development, (Macmillan, 1970),p.83.
66. A Programme of Highland Development, Cmpd. 7976, (H.M.S.0. 1950)p.1S5.
67. Cmnd. 2864, p.143.

68. H,I.D.B., Fifth Report, 1970 AppendixVII.

P.T.o.
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ceased, there has been greater integration between different forms of
land use and, from 1966 crofters whose grazings are withdrawn for forestry
purposes have been mollified by reveiving a development grant from the

70

Forestry Commission. Private planting has been encouraged by a
'dedication' scheme through which landowners got a Commission grant of
£22.48.per acre (in 1965) provided they agreed to -manage their woodlands
71

in an approved manner. One of the most notable private developments
is that by the Duke of Westminster at.Kinlochbervie.

Along with forestry go timber using industries. A few small firms
grew up before the 60's, especially around Inverness and Dingwall, but
the real breakthrough came when Wiggins Teape were persuaded to build a
large integrated pulp and paper Mill at Annat near Fort William, 12
They got planning permission from Inverness County Council in 1960, made
an agreement about wood supplies with the Forestry Commission a year
later and work on the mill began in 1963 after a special Act had been
passed allowing the Government to lemd them £10m. to help finance
the initial phase costing £20m. It was officially opened in 1966 and
was at that time the largest single manufacturing concern in the
Highlands. 3

Before 1965 the Highlands had produced little in the way of mineral
wealth - fortunately perhaps for the sake of their natural beauty. There
was a minor gold rush to the Strath of Kildonasm in the 19th Century.
Strontian produced lead ores and gave its name to another metal but these
things had passed as had the extraction of diatomite in Skye and the
quarrying of Caithnessflagstone. The slate quarries of Ballachulish,

opened in 1760, had a rather longer life but closed in 1955. Coal had

70. Crofters Commission, 1966 Report.

71. Turnock, p.84.

72. Strictly speaking the company conesxwmddwas Scottish Pulp (Development) Ltd.
later Scottish Pulp and Paper Mills Ltd. but it was wholly a subsidiary of
Wiggins Teape.

73. TUnless Dounreay is counted as *manufacturing’.
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been mined at Machrihanish near Campbeltown and at Brora in Sutherland.,

The Kintyre mine was opened at the beginning of the century, closed after
flooding in 1926, reopened again in 1946 and was finally abandoned in 1967. 74
Brora had been in operation since 1529 and when the current operating

company went into liquidation in 1961 it was reopened under the miners
ownership with money from the Highland Fund. 75 Silica sand, valuable in

the manufacturing of optical glass was extracted in Morven and provided a amall
but important centre of employment., The glass manufacturing industry at

Wick used this sand.

Peat is so extensive in the Highlands and Islands that it is hardly
surprising that a lot of people got the idea of utilising it for something
or other, But despite the investigations of the Scottish Peat Committees
in the 1950's, the experiments by the North of Scotland Hydro-Electric
Board and the publication of the Scottish Peat Surveys by the Department of
dgriculture for Scotland, peat still smseems to be used in nothing more than
the manufacture of whisky. Seaweed has a more interesting history. After
its dramatic decline as a source of alkali, kelp made a slight come back
as a source of iodine. This industry was never on the scale of the
previous one but it provided a small amount of wealth until a price war
among the major foreign producers of iodine depressed its price early in
this Century and the Highland seaweed industry was killed off altogether.

Not for ever, as it turned out, for in the 1930's yet another chemical

was extracted from seaweed as a commercial proposition - alginic acid,

used as a stabiliser and thickener in products ranging from instant

desserts to paints, Soon after the war the Scottish Seaweed Research
Association established that the Highland resources of seaweed are sufficient

76

to provide for a considerable industry.

74, Turrock, p.l158.
75. The Highland Fund, 1971, Annual Report, p.ll.
76. Cmnd. 7976, p.18.
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Since the Second ¥orld War, at least, the water resources of the
Highlands have been utilised more effectively than most of the products
of the land. The first major hydro-electric scheme in the Highlands
was begun by the North British Aluminium Company at Foyers in 1896 in
order to produce Aluminium by the reduction of its oxide (alumina) - a
process that requires a plentiful supply of electricity. The Foyers
plant was tiny by modern standards (it was shut down in 1967) and was
followed by considerably bigger ones - at Kinlochleven, starting in 1909,
and at Fort William in 1929. An electro-chemical industry might also
have been set up had it not been that the Caledonian Power Bill, which
permitted the production of calcium carbide from the water power of Lochs
Quoich and Hourn, was rejected three times by Parliament in 1936, 1937
and 1938, m

Between the wars various hydro-electric schemes producing domestic
power were started but the whole development was bedevilled by the hostility
of landowners. Only after Thomas Johnston became Secretary of State during
the Second World War, and set up a committee of enquiry to look into the
problem, was substantial progress made. The committee reported in favour
of creating a government body to develop hydro-electricity in the Highlands78
and Jopnston pushed a bill through Parliament, with very little opposition,
setting up the North of Scotland Hydro-Electric Board in 1943. 9 After
the War he became the Board's Chairman and continued championing its
cause., Progress was rapid and installed capacity from conventional
generators increased from 86,900 Kilowatts in 1949 to 1,047 in 1966/67

with a further 300,000 Kw., available from pumped storage schemes, 80

77. Turnock, p.l6é4.

78. Report of the Committee on Hydro-Electric Development in Scotland,
Cmnd. 6406 (H.M.S.0. 1943) (Cooper Committee).

79. T. Johnston, Memories (Collins, 1952), p.149-50.
80. Turnock, p.l69,
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It has already been said (in chapter 2) that most of this power goes

to domestic consumers. This was always the intention 81 but even if it
had not been it is doubtful that power cheap enough to have attracted a
large number of electricity-using industries could have been produced
because of unsatisfactory geographical conditions. (Few Highland rivers
have both a heavy regular discharge and steep gradients).

The Hydro Board is now perceived by many in the North of Scotland as
something particularly 'theirs' so that when the MacKenzie Committee re-
commended the merging of the two Scottish electricity boards in 1962 the
opposition was sufficiently great for the government to drop the idea.

The Board does not have things all its own way however, its scheme to
utilize Glen Nevis ran into oppésition from Aims of Industry and was
rejected by the Secretary of State, as were later projects at Laiden and
Fzda Fionn on the grounds that they were not immediately necessary. 82

The other large source of power in the region was the Atomic Energy
Authority's Experimental Fast Reactor at Dounreay. Originally brought to
Caithness for reasons other than Highland development - it was thought
that such a potentially dangerous project should be well away from the
major population centres and the Dounreay area offered an abundance of
cooling water - it has since won enthusiastic local acceptance because of
the employment it brought and any threat to its continued existence brings
about an immediate political outcry. 83 Being a research centre as well
as a power station Dounreay employed a large number of people and was the
chief reason why the population of Caithness rose by almost a quarter

between 1951-1961 in the face of the predominant Highland trend. 84

81. Johnston, p.l1l75.

82. North of Scotland Hydro-Electric Board, Report 1/4/64 - 31/3/65. House of
Commons 207 (H.M.S.0. 1965) and Turnock p.1l71.

83, See for instance Cousins speech in H.C. Deb. Vol.724, cols,408-413. This
issue is raised again in chapter 5.

84, See Table I, Chapter 2.
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The Napier Commission Report had stated that a greater proportion of
the income of crofters came from the sea than from the land, proving that
fishing had become of increasing importance throughout the 19th Century.

A distinction has already been made between the East Coast including
Shetland and Caithness where the industry relied on home-based boats

and the West coast where the people tended to be employed on boats from
elsewhere, As the century progressed the boom in herring fisheries be-
came greater and it was to this branch of the industry that fishermen in
all parts of the Highlands increasingly turned. Shetland, previously a
white fishing centre, became the greatest herring fishery area with 114
curing stations on the Islands and an estimated 12,000 people employed in
all. 85 The boom continued up until the First World War while the
technology of the industry changed with the replacement of sailing boats

by steam drifters. This fact, which meant that more capital was necessary,
together with changes in marketing procedures,tended to centralise fishing
in a few large ports to the detriment of the small harbours. Increasingly
the centre of gravity of the industry shifted southwards to the ports of
Banff-ghire and Buchan,

An average of 70% of the herring catch had been exported to Germany
and Russiaj; following the First War these markets collapsed and the number
of Highlanders employed in fishing dropped from 35,000 in 1913 to 13,400

in 1938.86

White fishing did not suffer so disastrously but Highlanders
were unable to afford trawlers and could not compete with them using the
0ld line methods. The famous attempts by Lord Leverhulme to reorganise
fishing in Lewis and Harris where a total failure though there is some
disagreement as to whether this was due to the intransigence of the local
people or because the scheme was ill thought out. Highland fisheries

remained in the doldrums throughout the fifties and it became clear, as

85. Collier, p.79.
86. Collier, p.82. The figures include shore-based workers.
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87

the Crofters Commission pointed out, that the traditional combination
of crofting and fishing was no longer possible; modern conditions
necessitated fishing becoming a full-time occupation. In order to
facilitate this an Quter Isles Fisheries Training Scheme was set up
(by the organisations mentioned #n the last chapter) but as late as 1966
the official Government view was that "it would be quite wrong to imagine
that fishing can be looked to as a significantly expanding sector of the
Highland economy™. 88

Manufacturing industry never has played a large part in the Highland
economy. Apart from fish processing the only two industries with any
traditional claims on the area are whisky distillation and textile manu-
facture. The distillation of malt scotch iws thought of as something
typically Highland though in fact the greatest concentration of distilleries
is on lower Speyside outwith the Crofting counties; Islay is the second

89 Grain whisky tends to be produced in the

most important centre.
lowlands but there is also a large distillery at Invergordon. Though a
successful industry it is unlikely that whisky distillation adds much to
regional income,

Textile production in the region means tweed and knitwear. It was
only in the second half of the last century that the weaving of the Quter
Hebrides became organised for commercial production, its increasing pop-~
ularity corresponding with the boom in deer stalking. At first a purely
domestic industry, as demand began to rise tweed production became a
curious mixture of mass production techniques and genuine domestic craft-
manship. The balance was struck in 1934 when it was decided that the
'orb' stamp guaranteeing genuine Harris Tweed could only be given to a

tweed 'made from pure virgin wool, produced in Scotland, spun, dyed and

finished in the Quter Hebrides and hand-woven by the Islanders at their

87. In their 1957 Report, para. 45.

88, Cmnd, 2864, p.l43.
89. O0'Dell and Walton, p.230.
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own homes', This formula had several advantages - it had a large enough
thome-made' component to provide sales value but it allowed all but the
weaving to be done by machines, It also ensured a monopoly for the Outer
Hebrides. Tweed consumed a third of the Scottish Wool clip, employed

1,400 weavers and 1,000 mill employees. %

Production was concentrated
in Lewis with the mills in Stornoway. Knitwear was on a smaller scale
and was chiefly important in Shetland,

Throughout the period described here tourists have come into the
Highlands in increasingly large numbers but not until the post-War period
was there any attempt to develop the industry in a systematic way as a
source of wealth and employment. Apart from giving small sums to the
Scottish Tourist Board - which of course had responsibilities outside the
Highlands - the Government's main effort to this end came in 1959 when
Sir Hugh Fraser was invited to prepare and carry out plans for tourist
development with Scottish Office assistance. Fraser chose Badenoch and
the Bonar Bridge - Lairg district as special target areas and launched
the Highland Tourist Development Co, Ltd., with Government support, to

9l

give loans for tourist accommodation and facilities. But his main
effort was at Aviemore, During the late 'So's and early '60's there

was a rapid increase in skiing in the Cairngorms .under the auspices of

the Cairngorm Winter Sports Development Board, which constructed ski-tows,
Fraser, with the example of the new resort of Courchevel in the French
Alps in his mind, thought that there was:a great potential for development.
He managed to persuade the Government to offer a 25% building grant and
together with Scottish & Newcastle Breweries, United Caledonian Breweries

92

and Sheli-Mex & B.P. financed the large new tourist centre of Aviemore,

90. Turnock, p.l1l55.

91. George Pottinger, The Winning Counter: Hugh Fraser & Harrods, (Butchinson,
1971), Chapter 7. Pottinger - now notorious for his association with Poulson

(the architect of Aviemore) - was assigned by the Scottish Office to assist
Fraser.
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It was opened in December 1966 just a year after H.I.D.B. set to work.
Though pursued on a much smaller scale, tourism increased in other

parts of the region and may have done even better if communications had

been better. But, whatever their affect on outsiders, poor communications

are a persistent thorn in the sides of the local inhabitants and pro-

ductive of considerable militancy, as illustrated when Dr. Beeching

announced his plans to close certain Highland railways. A group called

the Scottish Vigilantes Aésociation, led by Frank Thomson, later to become

a member of H.I.D,B., was formed to protect them and conducted a

vigorous press campaign under the name of 'MacPuff?', This culminated

in March 1964 with a 'public inquiry', though it has been suggested

that by this time the Secretary of State had already committed himself

to saving the lines, 3
Since the days of Telford's Parliamentary roads and the Caledonian

and Crinan canals in the early 19th Century the pattern of Highland trana-

94

port has been transformed more than once. First the steamship revo-
lutionised communications with the hitherto inaccessible West Coast and
Islands then, at the end of the 19th Century, railways penetrated to the
far North and West Mainland though there was never a very extensive rail
network in the Crofting Counties and the isles remained untouched. Both
these methods of transport have declined in the present Century with rising
costs confining the boats to fewer and fewer routes and posing a permanent
threat to all railway lines north of the Great Glen. Instead there has
been a return to the roads and the century has seen an increasing number of
these black-topped, widened and even built from scratch - much of the

money inevitably coming from the central government. Most recently of

all, a network of air routes has begun to spread over the Highlands. The

93, "Sunday Times"™ 19th March 1967.

94. See 0'Dell & Walton, Chap.ll & p.232-5; Turnock, Chap.7 &nd also V¥.I.
Skewis, "Transport in the Highlands and Islands" (Ph.d. Thesis, Glasgow Univ.

1962).
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complexity of transport organisation was deacribed in Chapter 2 and
no more will be said about it here except to note that the long distances
plus the small amount of traffic necessitate both government subsidies
and high charges - a perennial source of unrest in the region.

This mention of Government subsidies brings us back to what must be
a major theme - the growth of state intervention in the Highlands since
the Napier Commission. Much of this expansion is not peculiar to the
Highlands but concerns the whole country, so for instance in 1882 a
Fishery Board for Scotland was established and, following the Local Govern-
ment (Scotland) Acts of 1889 and 1894, County Councils were created under a
Local Government Board. Special to the Crofting Counties at this time were
the Crofters Commission andi the Congested Districts Boards, already men-
tioned, and an extraordinary number of official enquiries: Napier, Walpole
and the Deer Forest Commission, also previously noted, plus a Medical
Services (Highlands and Islands) Committee in 1912, a report on Home
Industries in the Highlands and Islands in 1914, a Royal Commission on
Housing in Scotland im 1917 (which devoted considerable attention to the
Crofting Counties) and no less than five special reports on Lewis running
from 1888 to 1906. 72 The Medical Services Committee led to the setting
up of a Medical Services (Highlands and Islands) Board which served until
the National Health Service was created. Government money has flowed in
by increasing amounts - as aid to agriculture and forestry, transport
subsidies, support grants for Local Authorities, unemployment benefits, old
age pensions, and other welfare payments (which because of the higher rates
of unemployment and large proportion of old people in the region would be
larger than in other parts of the country) so that by 1965-66 the Scottish
Departments and the Forestry Commission alone were spending £35m, on the

area 96 and with 5% of the population of Scotland the Highlands and Islands

95. Day, p.302.
96. H.C. Deb, Vol. 725, cols, 287-8.
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97

were receiving 10% of government expenditure in that country. No
description of Government activity in the Highlands can be complete without
mention of the defence establishments - though these are at least arguably
of 1little benefit to the region as such, From the Naval bases of Invergordon
and Scarpa Flow earlier in the Century to the Army rocket range on South
Uist and the Polaris Submarine in Holy Loch today, the Highlands and Islands
have been and remained a major centre of defence activity with all that this
implies in terms of inputs of cash, the growth of dependant local economies
and the introduction into the Gaelic areas of an alien language and culture,
From the appointment of the Napier Commission in 1883 to the burst
of land settlement that followed the Act of 1919, the Government were
active in dealing with Highland problems. Then for the next twenty
years there seems to have been a period of relative quieseence which
ended in 1943 with the creation of the North of Scotland Hydro-Electric
Board. After that administrative activity steps up again: the
Advisory Panel for the Highlands and Islandsiiffbrmed in 19473 a "Programme
of Highland Development" published in 1950; 98 the Taylor Commission appointed,
and its recommendation for legislation carried out in 1955; a Review of
Highland Policy published 99 and the Red Beer Commission set up in 1959;
. the H., & I. Shipping Services Act passed in 1960; a Highland Transport
Enquiry began in 1961; the Highland Transport Board formed in 1963; a
Committee to study general medical services in the Highlands and Islands
appointed in 1964; and of course in 1965 the Highlands and Islands Develop-
ment (Scotland) Act passed.
: and Islands
Something more should be said about the Highlands/Advisory Panel which
was under the chairmanship of Malcolm Macmillan, Labour M.P. for the

Western Isles,until 1954 and thereafter of Lord Cameron, the law lord.lo0

97. Cmmd. 785, p.10. Ross confirmed this percentage in H.C, Deb, Vol,.708,
cols. 199-202.

98. cCmd. 7976.

990 Cmndo 785'
P.T.O.
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It was created as a general advisory body and coordinating link, The

sort of things it did are illustrated by the 1950 White paper which include

as appendices recommendations by the Panel on piera and harbours and on

fishing. In the 1960's it organised a trip to Norway to see how the

Norwegians dealt with problems quite similar to those of the Highlands

and Islands, 100 cooperated with the Scottish Transport Council in looking

at transport in the Highlands 102 which led to the Highland Transport Board being
set up, and in a moment of unusual militancy threatened to resign en bloc if
Highland railways were closed down following the Beeching proposals. 103
Its final and perhaps most significant report, on land use in the region,

was produced in December 1964. 104

Its contents are discussed in chapter 4.
No description of the Highlands in modern times can be complete with-

out mention of one salient fact: depopulation. The seven crofting counties

reached their maximum recorded population in 1841, since then the population

105 The

decreased steadily from census to census right down to 1961.
figures are 396,045 people in the region in 1841 as against 277,900 in

1961. Seen as a proportion of total Scottish population the changes look
even more dramatic: in 1751 it is estimated that the seven counties con-

106 ‘hereas in 1961 it

tain slightly over 20% of the people of Scotland.
was only around 5%. The chief reason for depopulation seems to have beén
out-migration particularly of the younger people who would normally be
having families and a consequently unbalanced population structure (i.e.

a disproportionately large number of old people). Emigration is clearly
related to a lack of economic opportunity. The Highlands and Islands tend
to have unemployment rates of over double those of Scotland as a whole

(Stornoway leads the whole country with over 25% unemployed): for example

in the decade prior to 1965 the average unemployment rate was about 3.5%

101, Advisory Panel on the Highlands & Islands "Report on a Visit to Norway,
11th-28th September 1961" (1962).

102. Ministry of Transport, Highland and Transport Enquiry, Bus Services in the
Highlands (1961); Transport Services in the Highlands and Islands (1963).

P.T'o.



1C3, Magnusson, p.283,

104. Department of Arriculture & Fisheries for Scotland and the Advisory
Panel on the Highlands and Islands, Land Use in the Highlands & Islands,
(H.F.S.0. 1964).

105. Nention has already been made of depopul-tion in Chapter 2 and figures
for 1951, 1961 and 1966 can be found in Table 1, which also show differences
between areas.

106. Turnock, p.191.
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in Scotland and T in the Highlands. O/

Net income per capita was
£262+5 in the Highlands and Islands (plus Bute) in the fiscal year
1964-65 and £328+2 in Scotland as a whole, On top of this the structure
of the economy in the seven counties was unpromisingy 11¢5% of the
emploved vopulation worked in primary productioh (5¢8% in Scotland) and
only 11+9% in manufacturing (34+8% in Scotland) in 1967. 108

These fioures illustrate the "Highland problem" as generally perceived
in 1965: a declining and ageing population; lack of economic opportunity
reflected in high unemployment rates and low personal income; an economy
lacking manufacturing industries and whose traditional bases,
agriculture and fishing, showed few signs of being able to expand.
Certain people saw more to the problem than this, they would also add
the decline of the Gaelic language and culture and the Highland 'way of
life' all threatened not only by the demographic and economic factors
mentioned but by the demination of the education system and mass

109

communications by English speakers. It is as well to remember

that something becomes a 'problem' only when it is perceived as being

one, The economic and demographic facts of 1life in the Highlands were
not much different in the days of the Napier Commission than they are today
yet the Highland problem: as they saw it was rather different than the one
described above. They did not consider depopulation an evil but as a
necessity to be encouraged by schemes to aid emigration. The evil was
congestion, too many people crowded on a limited amount of land with
consequent insecurity, poverty and a lack of incentive for the more enter-

prising whose advancement was blocked. The Highlands were low in resources

and only a drop in population could allow their inhabitants to earn a

107. H.I.D.B., 1fth Report 1970, Ap—endix VII.
108. H.I.D.B., Thlrd Report, 1968 Appendix VI,

109. An interesting illustration of this is given by Darling and Morley on

P. 320 of the West Highland Survey. School children in a Highland township

writing an essay about spring mentioned the song of the nightingale and the
' P.7.0.



art of the crickel senscn, tough the bird is not found or the rame
ayed in their part of the country.
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reasonable living. The idea of encouraging other industries to go into
the region by government actions did not of course enter the head of any
moderate person at that time, Between Napier and the 1960's there
was a gradual change in definition of the Highland problem. De-
population came to be seen as the overriding evil 110 and once that
step is made it becomes important to create other sources of employment
to allow the people of the area to earn their living without moving away.
This change of emphasis is reflected in Government policies for the
Highlands. In the early years the stress was on land settlement as
undertaken by the Congested Districts Board and later by the Board of
Agriculture plus help with emigration given by the Crofters Colonisation
Committee (1888-1904). 1In the years since the Second World War,
govermment reports have tended to stress the role of forestry, hydro-~
electricity and industrial development. 11

Whatever may be thought about these responses it cannot be said
that the Central Government has ignored the Highlands yet there seems to
be a persistent feeling in the region that they have been deliberately

neglected. 112

Mythology is at least as strong a force as balanced
appraisal and loses none of its strength as a political weapon by being
insecurely based on facts. Feelings of neglect and relative deprivation
(the latter not at all mythological) surrounded the subject of Highland
development with a highly charged atmosphere and this was, together with
an intractable environment and an unfortunate history, one of the things

the Highlands and Islands Development Board had to face when it came

into office.

110. There were always certain people who opposed emigration. The official
change of heart was probably a result of the First World War more than any-
thing else,

111, See for instance, Cmd. 7976, p.5.

112. See Lord Bannerman in H,L. Deb, Vo0l.291, Col.112 and Donald Stewsrt M.P,
reported in Glasgow Herald, 17/4/73.
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Chapter 4: The Creation of the Highlands and Islands Developmen$ Board

Pressures for a Highland development authority

Scotland has never been short of people willing to apply their
minds to the 'Highland problem' and as this century has worn on, increasing
numbers of them have come to the conclusion that one of the necessary ele-
ments in a solution would be the creation of some form of regional develop-
ment authority. The Liberal Party must be given the prize for being
first with this proposal - at least in a published form - as it appeared
in one of the 'Tartan Book' series produced in 1928 on behalf of the
Scottish Liberal Federation. The publication suggested that a Highland
Development Commission was needed 'to co-ordinate the efforté?ﬁhe many
public departments now responsible for agriculture, fishing, transport,
electricity, mines and health' and to 'prepare and carry into effect a
comprehensive scheme for developing the full resources of the Highlands.
The sort of economic development that it was envisaged the Commission
would encourage mainly involved the primary sector of the economy
with a particular stress on land settlement and reclamation. 1

Throughout the 1930's there was a continuing interest in proposals
to revive the Highlands. In 1936 a Highland Development League was set
up and passed a resolution in favour of 'an administrative or central board
for the Highlands!, a demand that it repeated before the 1945 election. 2
There were pamphlets by Hugh Quigley ('A plan for the Highlands'), Lachlan
Grant ('A New Deal for the Highlands') 5 and Sir Alexander MacEwan and

John Lorne Campbell ('Act Now for the Highlands and Islands'), the latter

1. Russell Johnston, Highland Development (Scottish Liberal Party Publication,
1964), p.29 & 30 and The Liberal Magazine, June 1928, p.351.

2. M. Magnusson, "Highland Administration” in D.S. Thomson & I. Grimble (eds.)
The Future of the Highlands, (Routledge & Kegan Paul, 1968), p.288.

3. Both pamphlets are mentioned in W.C. MacKenzie, The Highlands and Islandp
of Scotland, (Edinburgh, The Moray Press, 1936); p.293.
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calling for a Highland Development Board with four paid members including
one Gaelic speaker which would give additional grants for infrastructural
improvement and generally improve the economic and social 1life of the
region - as with the Liberals the stress being placed on the primary
sector. 4
On a more official plane the Scottish Economic Committee (forerunner
of the Scottish Council (Dev. & Industry))set up, in consultation with
the Secretary of State, a semi-official"Committee on the Highlands and
Islands® which produced a fairly detailed report on the region, It too
proposed the creation of a 'Development Commissioner' independent of
local authorities or the Central government and with considerable dis-
cretionary powers to plan development and administer experimental schemes.5
Its other recommendations covered all aspects of the Highland economy; bad
communications were identified as the largest single cause of depopulation
and as well as subsidies ﬁirsea transport it was proposed that the County
Councils take over responsibility for all ferries, piers, harbours and
township roads, receiving grants,if necessary,to allow them to improve
these facilities. A central marketing agency was needed plus more technical
training including experimental and demonstration crofts. In general, good
agriculture required the extension of crofts and the development of ancillary
activities such as poultry; crofters should be given the opportunity to
own their own land. More forestry was called for, more government assist-
ance to tourism and encouragement of experimental approaches to fishing.
Hydro-electric schemes were seen as a great potential source of expansion.

Altogether this report adds up to a fairly comprehensive scheme of develop-

ment with the amphasis on the experimental and marks a decisive turn away

4. Magnusson, p.286.

5. Scottish Economic Committee, The Highlands and Islands of Scotland (1938)
P.29-31,




106

from the more limited 'crofter protection' approach that had hitherto
characterised official policy, but it differs from the approach actually
followed by H{I.D.B. when it came into existence by placing far less
stress on manufacturing and tourism,

The assistant secretary to the Committee was Adam Collier and he

produced his own work on the Highland economy, "The Crofting Problem"”,

shortly afterwards. (However he died before it was quite finished and

it wasn't published, edited by A.K. Cairncross, until 1953). Collier's
book is above all an analysis of the economic changes that occurred in
the crofting counties between the 1880's and 1940 but he has a chapter

on 'What can be done?'6 Once again the stress is on the land - improve-
ment of grassland, intensification of cultivation, eradication of bracken,
reclamation, more afforestation and the use of new techniques. Hopes are
pinned on the expansion of the extractive industries (including the old
favourites, peat and seaweed), but tourism and hydro-electric power,

if used rightly, are promising. Collier is very pessimistic about a
revival of the fishing industry. Published two years later than "The
Crofting Problem" (though researched from 1944-49) was Fraser Darling's
massive "essay in human ecology", the West Highland Survey. Darling is
not primarily concerned with economic development but he does make a
number of suggestions for improving agriculture and increasing forestry
while throwing some scorn at those who believe in the improvement of

7

communications or the establishment of industry. Regarding a develop-
ment authority he is frankly ambiguous for while he says such a body is
necessary for effective rehabilitation he adds the curious rider that

it might be "unconstitutional™ and,if so, "most of us would feel some

6. A. Collier, The Crofting Problem, (Cambridge U.P., 1953) p.147.

7. F. F. Darling, West Highland Survey, (Oxford U.P., 1955) e.g. p.vidiifii)p322
and pp.241-5. '
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satisfaction in such a decision whatever the dictatés 6f common sense",
The Government's own post-war policies for the Highlands and Islands
were set out in the 1950 White Paper "A Programme of Highland Development".
By this time although there was no regional body with executive powers of
the sort being proposed in the 1930's, there were both the North of Scotland
Hydro-Electric Board and the Highlands and Islands Advisory Panel with the
duty, as its name suggests, to advise on the sort of things the public
authorities ought to be doing in the region. The White paper commits
the Government to an increased provision of 'basic services!, i.e. housing,
water supply, health services, education, electricity, and roads and other
transport facilities. As much of this is the responsibility of the local
authorities, most of the central government assistance was to come via
increased exchequer grants as,for instance, in the Crofter Counties Scheme
for roads that had been in operation since 1935, Particular stress was
placed on transport and the white»paper included a memorandum from the
Advisory Panel which listed essential piers and boatslips that needed
maintaining. The suggestions for the "principal industries" followed
the usual pattern: concerning agriculture,a land use survey was proposed,
rehabilitation of farms under the Hill Farming Act 1946 was to continue
and an incréase in cattle stocks looked for; increased afforestation was
to go ahead and many of the Advisory Panel's recommendatiors in their
report on fishing were accepted - including grants and loans for fishing
piers and harbours. Proposals for tourism were being 'considered' and
the further utilisation of minerals, seaweed and peat 'investigated'.
For manufacturing the main ?3°°??3§3?3n3as the newly created development
area from Inverness to Tain and the chief disappointment the fact that

the North of Scotland Hydro-Electric Board were not able to offer cheap

8. Ibid, p.362
9. Cmd. 7976.
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electricity. Altogether the White paper offered little that was new,
only bringing together in one document a statement of the various forms
of Governmment involvement in the Highland economy that had come about
in the previous decade or two. A further White paper in 1959, "Review
of Highland Policy", 10 does much the same for the fifties, only by that
time the Crofters Commission was in existence (and offering financial
assistance) and the Government were planning to help finance the Scottish
Tourist Board.ll

Meanwhile interest in a development authority continued. Resolutions
tyt the Scottish Liberal Party Conference several times proposed the
creation of such a body (for instance at the 1948 and 1962 Conferences) 12
but on the whole the Party did not pursue the idea very vigorously - they
did not for example put it before the Royal Commission on Scottish Affairs -
and, yntil Russell Johnston's 1964 pamphlet, neither were they very
specific about powers etes. In that pamphlet it emerged that they wanted
a small all-purpose body with the power to command the services of all
the existing development agencies in the Highlands and Islands but leaving
the implementation of its recommendations to these agencies so that it
did not become unwieldy. It was to be headed by an executive chairman
of vigour who was still in the middle of his career and not someone who

colonial
was merely being given a retirement award'for good service in military or

spheres', (The Liberals were always to lay great stress on this). 13
For the period of its initial Development Plan it was to be controlled
by a three man nominated executive advised by the Highland Panel but,

after that, responsibility was to pass to a Council directly elected by

10. Cmnd. 785.
11, For dates and details see Chapter 2.
" 12. Johnston, p. 26 & 28.

13, 1In 1964 they were perhaps thinking of Sir Robert ¥rduhart, 1st Chairman
of the Crofters Commission and an ex-diplomat. The tradition has been
continued with the appointment of Sir Andrew Gilchrist and Rear Admiral
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the people of the Highlands. The authority was to have control of all
development expenditure and be empowered to make development plans, offer
grants and loans, compulsarily purchase land and initiate comprehensive

14

development schemes., Had such a body come into existence it would
have been a radical administrative innovation - a local authority (albeit
of regional scope) with control over central government agencies and
expenditure, It is difficult to believe that the Scottish Office or the
Treasury would have accepted that. Johnston's pamphlet goes on to discuss
what the development authority is to do and the theme that it is particularly
emphaaisdd is the need to "make the Highlands pay", i.e. development

which removes the need for subsidies., Compared with earlier proposals

a much greater stress is placed on manufacturing industry and particularly
those 'corner-stone plants' that the Norwegian Government had established,
though the traditional industries all get their mention too.

The Labour Government of 1945-51 had not set up a development authority
but after their defeat in 1951, which produced the usual policy rethink,
the Executive Committee of the Scottish Council of the Labour Party came
to the conclusion that such a body was necessary. Their ideas were put
forward in a pamphlet entitled "Programme for the Highlands and Islands"
which George Willis, (who later, as Minister of State, piloted the 1965
Highland Development Bill through Parliament), played a large part in
writing, The example of T.V.A. impressed Labour but in fact the ‘develop-
ment Corporation' proposed differed from the U.S. body in being directed
by a large council containing a substantial number of elected members.

It was to take over a number of functions from the local authorities -
vhich were better administered on a regional basis (e.g. main drainage
schemes and technical colleges) and was to have power delegated to it

15

-from the Secretary of State's depariments. This Corporation was to

14. Johnston, p. 26 & 28,
15. The Labour Party, Programme for the Highlands and Islands, pp.22-24.
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be the chief body administering matters concerned with land, transport and
touris:??it was to be able to erect its own factories and assist manu-
facturers though the pamphlet thought that the Highland economy 'must
continue to be based upon agriculture, fishing, tourism and forestry'.l6
The programme was put before the Scottish Labour Conference and accepted
but it did not receive the attention of the National Conference until
after the 1955 election. It was not therefore part of the official
party platform until the 1959 election (by which time the proposals for
a development corporation had been modified to take into account the
S.T.U.C.'s preference for a small appointed executive). The statement
of Labour policy for Scotland that preceded the 1959 election, "Let
Scotland Prosper" and the one that preceded the 1964 election,"Signposts
for Scotland", both committed a Labour Government to creating a Highland
Board 17 and Harold Wilson actually made a speech on the subject in
Inverness in May 1964. 18

The most ardent proponents of a development authority throughout the
tfifties and early'sixties was the Scottish Trade Union Congress under the
General Secretaryship first of George Middleton and then of James Jack.
Following motions by affiliated unions calling for a Highland development
authority at the 1951 and 1952 Annual Congress,the General Council of
S.T.U.C. asked that they should be allowed to give special attention to
the idea and explore the possibilities, 19 This they did and in their
evidence to the Royal Commission on Scottish Affairs called for the
creation of such a body either as a corporation on the lines of New Town

Corporations or as a full-time Committee at St. Andrews House. 20

16, 1Ibid, p.20.

17. The Labour Party, Let Scotland Prosper, p.40 and Signposts for Scotland,
“Pp.l4.

18. Glasgow Herald, 25/5/64.

19. Scottish Trade Union Congress, 55th Annual Report (1952); P.275-6.

20. S.T.U.C. 57th Annual Report (1954), p.110.




111

Following a special Highland Conference in Inverness in May 1953  jthe
General Council produced a memorandum to be submitted to the Secretary
of State in which they came down in favour of the 'New Town Corporation®
idea. It was to be directed by full-time members app&inted by the
Secretary of State for a specified period, would work alongside existing
bodies not taking over their functions but having an overall authority,
and would have a wide range of powers including those connected with land.
It was to be given £250m. to spend over 10 years. 21 Apart from the
money (which is a vast sum, given that existing bodies were to continue
with their functioms and therefore presumably with thier expenditure) the
S.T.U.C.'s proposals came closer to the Board as it was actually to emerge
than any others. The Secretary of State (James Stuart) declared himself
interested in these proposals but would go no further until the Royal
Commission on Scottish Affairs had reported. In the event that body
came out against a development authority on the grounds that,(i) the
existing administrative system could not easily be adjusted to fit in
with a development corporation; (ii) the Highlands are not a ‘'special
reserve! which require different measures; from elsewhere; (iii) such a
body could not operate without conflict with existing agencies; and (iv) it
would displace local authorities to some degree and the commission viewed
'with dismay' any ‘further attrition' of local authority powers. 22 These
arguments convinced the Secretary of State but not the S.T.U.C. who claimed
that the Highlands palpably did need special treatment and there was no
reason why a development authority should cut across existing bodies. 23
Nothing daunted by this set-back the S.T.U.C. held another Highland

Conference in 1955, and decided to seek the views of local authorities on

21, 1Ibid, p.113.
22. Royal Commission on Scottish Affairs, 1952-1954, Report, Cmd 9219, p.84.
23, S.T.U.C., 58th Annual Report (1955), P.184-5.
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the subject of a development authority. No doubt worried by the belief
of the Royal Commission that they would lose powers, most of the larger
authorities, with the exception of Zetland C.C., came out against the

24

idea, Congress had more luck with the Labour Party National Executive,
who were also being persuaded by the Scottish Council of the party, as
was mentioned, and a development authority for the Highlands became
official Party policy. Conservative Secretaries of State continued to
resist and following renewed S.T.U.C. pressure in 1960, Maclayv (the
current Secretary of State) told them that an authority was simply not
necessary as the powers with regard to agriculture already existed and
the new Local Employment Act permitted firms anywhere in the Crofting
Counties to apply to the Board of Trade for grants or loans; 25 further-
more the County Councils in the Highlands had recently appointed develop-
ment officers. This view wgs not exceptional or confined to Conservative

Secretaries of State; many members of the Highland Panel 26 and Civil

27

Servants dealing with the Highlands as well as the Inverness Courier

all thought a development authority.: would be little help in solving the
Highland -problem. The Conservative Government retained this view,28
and the S.T.U.C. continued to try and persuade them otherwise, right wup
to October 1964 when the Conservatives lost the election (to Labour) and
three out of their four Crofting County Seats (to the Liberals): it was
reckoned that the Highland electorate had given their verdict in favour
of a development board.
It would be unduly harsh to claim that the many Grant programmes for
- the Highlands-from the War (and before) up to 1965 were a-complete failure:
the& undoubtedly had the‘efféct of improving social conditiona~(communities
linked by made-up roads to the outdide’ Worldy- mbat’ famities recbiving
""pifed whter and blectrivity éfé.)”iithoﬁ% %hin”d9$bpﬁIé%ion wonld surely

s 7 = anTes 30
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24, S.T.U.C., 59th Annual Report, (1956), p.60.
25. " 64th " (1961), p.129-32,

A

P,.T.0.



26. Proohet Imith (*.
I'enel, sayes that most of
board.

T.0.7. merker), himself 2 member ol the Firhland
them were —ceptical atout the need for a develonmd

27. Inverness Courier, 12/7/t0.

28, nThough Fichael lotle hus since claimed (in a private interview)
that he wes thinking ol crenting some sort of d:velo.ment body had the
Conservauives won the election.
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have been worse. But it is true that these measures only marginally
effected the 'Highland problem', depopulation continued (at a worse rate
for 1951-61 than in the previous 20 years), 29 unemployment remained high
and the regional economy was no more able to stand on its own feet without
large inputs of subsidy that it was before. Amelioration -'keeping the
Highlands happy' - and not development was the result, whether intentional
or not, of government policies, These facts were commented on by econo-
mists in the early sixties,si’-"a%‘?;n showed that from 1951-1960 the number of
employed persons in the region fell, not only in the primary sector which
might be expected, but also in the manufacturing sector - and by the same
amount. Even in the Inverness-Invergordon area, the number of insured
workers decreased.SO He criticised the Government for concentrating too
much of the region$ investment capital on 'social overheads' which produce
little direct increment in income or employment,and attacked any further
investment in agriculture, forestry and fishing - - a radical break with
all previous recommendations and one which blandly ignored political
pressures, His solutions were financial incentives directed at bringing
ig more manufacturing industry and assisting tourism, systematic programming
to calculate the effects of Government measures and check their compatability,
greater coordination of the various administrative agencies plus enforcement
of a investment policy, and regional problems to be considered as a whole and
not in an ad hoc way. 52
Similar in its clain that government policies in the Highlands had
been hopele=s but written with much more ‘'confident pessimism' 33 is the

analysis by D. I. MacKay and N. K. Baxter. They calculated that to

29, D. Simpson "Investment, Employment & Government Expenditure in the

Highlands, 1951-60", Scottish Journal of Political Economy Vol.II, (Nov.1963)
P.260.

30. Ibid, p.263.
31. Ibid, p.261-78.
32, Ibid.
P.T.O.
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prevent further depopulation between 19,000 and 26,000 jobs would have
to be created and, as they differ from Simpson in considering the likelihood
of attracting manufacturing to the region remote, this is

34

'virtually unachievable’'. They allow tourism to expand and are
less dismissive than Simpson of forestry, but these two together will
not be enough to prevent further inevitable depopulation, The best
thing the Government can do is to stop propping up a decayed economy,
induce labour out of the area instead of capital in, and concentrate on
developing the North-East instead. 35

The importance of the Highlands as a Scottish symbol is too great
for such drastic surgery ever to be acceptable and in their plan for
the Scottish Economy, 1965-1970, 36 the new Labour Government stuck to
more orthodox policies. The inevitability of further decline in
agricultural employment was accepted and it was thought wrong 'to
imagine that fishing can be looked to as a significantly expanding
sector of the Highland economy: 51 but forestry, tourism and manufacturing
were all seen as having a potential for growth particularly within thirteen
'consolidation' areas (the largest of which was Inverness-Invergordon). 38
Perhaps the most original part of the plan was the declaration that hitherto
the tendency had been to treat the Highlands as "something sui generis" re-
quiring special treatment and insulated from criteria applied elsewhere in
Britain, whereas the plan attempted to get away from this view as 'it is
arguable that in the long run the Highlands have lost more than they have - =

gained'. 59 It may be doubted whether this in fact brought any change in

Government action but at the level of rhetoric it is a distinctive break.

24, D.I. MacKay & N.K. Buxton, "The North of Scotland Economy - a case for
Redevelopment", Scottish Journal of Political Economy, Vol. 12 (1965), p.25.

35. Ibid, p.23.

36. Cmnd., 2864, This appeared in January 1966 i.e, shortly after the Board
had taken office but most of it had been written before and Grieve was broadly
aware of its contents. It is interesting to note that the earlier "inquiry
into the Scottish Economy" (the Toothill Report of 1961) scarcely mentioned

the Highlands.

!

P.T.o.
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37. Cmnd, 2864, p.143.
38. Ihiﬁ, D,S?—E% Hn} 1;0.

39. Ihid, D.52n
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The official plan was not the only scheme to be produced about this
time. Following their battle with Beeching, the Highland Vigilantes 40
commissioned Martech Consultants to produce a report on the possibilities
for development. This report, called "Highland Opportunity" came out
in 1964 and covered six of the Crofting Counties (Argyll was excluded).
Its general guidelines for people in the Highlands were that they should,
(1) exploit the local resources; (ii) export; (iii) add value locally;
(iv) develop products of high value; (v) create volume flows. More
specifically it urged the seiting up of a marketing cooperative to engage
in promotion, selling, distribution and finance, the creation of an ex-
tensively advertised Highland brand name for all products, indusiries
based on animal and vegetable by-products and the development of engineer~
ing related to local needs. On a grander and more speculative scale it
also identified some hhres later to be coursed by H.I.D.B. - such as
cheap electricity for power - using industries and a petro-chemical
complex.

' The Highlands and Islands Advisory Panel also, naturally, had their
own recommendations to make. Following a visit to Norway in 1961 they
suggested that more financial assistance should be made available to
developers; thexe should be a carefully coordinated scheme of develop-
ment; better guidance and information should be available for County
development officers;and a growth point policy should be pursued. 42
But their most discussed report of the sixties, perhaps of their whole
existence, was "Land use in the Highlands and Islands" produced in 1964.
This was the work of a sub-committee including James Shaw Grant, Reay

Clarke, John Robertson and Naomi Mitchison, and one of the reasons why

40. See Chapter 3,
41. Martech Consultants Ltd., Highland Opportunity (1964) p.17-18.

42, Advisory Panel on the Highlands and Islands, Report on a Visit to
Norway, 11th to 28th September, 1961 (July 1962) Paras. 48-52.
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they caused a stir was due to their insistence that compulsory purchase

should not be shirked 47

whether it be to obtain suitable land for the
Forestry Commission (which has shied away from using its compul sory
powers), to enforce efficient use of agricultural land or to ensure

that fishings are being properly used. Among the other recommendations
were the creation of better credit facilities, increased cooperative
efforts, more reorganisation and enlargement of crofts, an increased
rate of 'social' planting of forests, land reclamation and a coordinated
approach to the administration of land affairs including unified manage-

ment of all land owned by the Secretary of State. 44

The Growth of Regional Aid

In the course of this century the perception of the "Highland problem"
and its solution has changed, as we have seen both in Chapter 3 and in the
previous section, from being concerned with agricultural improvement and
the creation of viable holdings to broad recommendations for regional
development. This change was parallelled in Britain as a whole by an
increasing concern with the problems of the less prosperous regions.
Policies to deal with these problems began to grow up in the 1930's with
the Special Areas Acts but these only covered those industrial and mining
areas that had been worst hit by unemployment (in Scotland basically the
Clydeside - North Lanarkshire area). After the Var the basis of the
policy was the 1945 Distribution of Industry Act which estabiished
Development Areas, among which was included, from 1949 onwards, the
Inverness - Tain district. TUnder the Act the Board of Trade had power,
within the Development Areas, to build factories, make loans to:industrialy
estate companies. (with Treasury Consent), make provision for basic public
services and reclaim derelict land. In addition the Treasury could give

grants or loans to industrial undertakings on the advice of the Development

43. Advisory Panel etc. Land Use in the Highland and Islands (1964) p.69.
44, 1Ibid.
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Areas Treasury Advisory Committee’ (D.A.T.A.C.).A'5 The stick to match
these carrots was the need for firms to obtain Industrial Development
Certificates (from the B.0.T.) under the Town and Country Planning Acts.
The Distribution of Industry Act, amended in 1958, remained the“basis
of regio£§%;§Z£il 1960 when it was replaced by the Local Employment Act.
This abolished the Development Areas and set up Development Districts based
on Local Employment Exchange areas., As the B,0.T.'s rule of thumb for
deciding if a Local Employment Exchange area should be declared a Develop-
46

ment District was an unemployment figure of 43% or above, = this meant that
for the first time the whole of the seven Crofting Counties came under the
net of regional policy. Other charges were the replacement of D.A.T.A.C.
by the Board of Trade Advisory Committee (B.0.T.A.C.), a more flexible
approach to the giving of grants and loans, and the introduction of a
building grant. By 1965 the total aid to the Highlands for the year,
from both the B,0.T. and the special Treasury Loan Scheme (channelled
through the Highland Fund - see Chapter 2), was £590,000. At

The system was changed again when Labour passed the 1966 Industrial
Development Act. Development Districts were replaced by new Development
Areas which were much larger than any previous areas (the whole of Scotland
except Edinburgh was covered) and were later supplemented by Special Develop-
ment Areas (which comprised the unemployment black spots of the industrial
and mining areas). The only affect these charyes had on the Highlands and
Islands was to decrease their competitiveness with previously unscheduled

48

areas, The other major change introduced by the 1966 Act was the

replacement of the 10% grant for plant (introduced in 1963) and depreciation

45. G. McCrone, Regional Policy in Britain (Georse Allen & Unwin, 1969)p.110.
46. Tbid, p.122.

47. H.C. Deb, Vol.725, cols. 287-8.

48, This was also the estimation of H.,I.D.B. See Inverness Courier, 22/1/66.
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allowances by a 40% (later 45%) investment grant. 43

Shortly afterwards
Selective Employment Tax was introduced followed by the Regional Employment
Premium which allowed every employer in manufacturing industry in a
Development Area to claim a premium on each employee. Because of the
small proportion of manufacturing industry in the Highlands these innova-
tions once again served only to put the region in a worse position with
regard to other Development Areas.

These changes all occurred shortly after the creation of H.I.D.E.
Since that time regional policy has not remained constant: +the position of
the Special Development Areas (none of them in the Highlands) has been
strengthened; the Board of Trade lost responsibility for regional policy
to the Ministry of Technology, which itself was absorbed by the Department
of Trade and Industry (with corresponding changes in the name of the
Advisory Committee)s;and the Conservative Government abolished investment
grants in 1970 only to find it necessary to pump massive new amounts of
aid to the regions with the Industry Act of 1972.

The relative position of the Highlands and Islands viz-a-viz the
other less prosperous areas seems to have first risen and then declined
again since the War. Up until 1960,except for the Inverness-Tain area,
the region was not assisted and therefore must have been relatively dis-
advantaged compared with the Development Areas - but these Areas were of
quite small extent and so Inverness-Tain was in a good position, After
1960 all parts of the Crofting Counties, but not all parts of Scotland,
became assisted areas - an increase in relative advantage that reached
its peak in 1965 with the creation of H.I.D.B., able to offer 'special
grants' (see Chapter 5) not available in other regions. This happy
position however lasted only for a few months as the Industrial Development

Act of 1966, S.E.T. and R.E.P. all worked to the disadvantage of the

49. McCrone, p.1l36.
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Highlands (for the reasons given). The creation of Special Development
Areas, where firms could get 30% of their wage bills paid during the first
3 years of operation, 50 had the same effect. The abolition of S.E.T. én
Highland hotels in 1968 was a gain for the region but by 1969 members of
H.I.D.B. were complaining that their 'unique inducement' of a special
grant was in fact being matched by 'disturbance grants' offered elsewhere
by B.0.T.A.C. and that in purely financial terms they had no edge. 51
This last situation was rectified in 1970 when the Board were enabled to
give removal grants on top of the special grants 52 but even so the
Highlands must have remained a long way short of the advantagecus position

they had achieved at the end of 1965,and they still could not compete

with the Special Development Areas in terms of assistance offered.

The Highlands and Islands Development (Scotland) Act 1965

A growing concern with the problems of the regions plus a specifie

commitment to give the Highlands a development board accompanied the

Labour Party to Office in October 1964. William Ross became the

Secretary of State for Scotland and George Willis the Minister of State

with special responsibility for the Highlands. Willis found that the
Scottish Office had already prepared a draft Highland Development Bill

which covered most of the points Labour were interested in. (The

practise of the Civil Service preparing draft policies for the implementa-
tion of the Opposition's main election commitments is apparantly a normal
ofd).*? s there were very few difficulties to be ironed out the Billwag'f

by December 1964 and its provisions were discussed with various interested

50. Department of Trade & Industry, Incentives for Industry in the Assisted
Areas, (1971), p.2l.

51, Select Committee on Scottish Affairs, Session 1969-~70, H.C. 267-I,p.42.
52. H.I.D.B., 5th Report, 1970, p.l6.
53, See R.H.S. Crossman, Inside View, (Jonathan Cape, 1972) p.13.
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parties. It was given its first reading on rebruary 22nd 1965. Public
response was generally favourable although there were reservations expressed
about some of the powers given to the proposed Board. o4 The exception

to the general moderation was Michael Noble who called it a "measure of
pure Marxist ancestry" which would give the Socialists "power to nationalise
all the land in the Highlands", "acquire probably by compulsory purchase
every business, hotel and industry they want" and "extinguish the rights

of e%ery farmer, crofter or other person on the land". 55 The sharpness of
the attack hardly squares with the fact that the Loorod” Loroncaid not force
a vote on the second reading of the Bill or show any desire to amend the

Act when they came into power, so perhaps Noble (who was speaking at a
Young Unionist Weekend School) was just keeping up the spirits of the
troops.

The second reading took place on the 16th March with both Labour and
Liberal Parties enthusiastically supporting the Bill. 56 The line of
argument of their speakers (including Ross and Willis) was simply that the
Highlands had been an economically underdeveloped region for too long and
there were few signs of improvement. A Highland development board was a
necessary first step in bringing about improvements and it had to be armed
with a wide range of powers to assure that it was not thwarted. The other
main theme of the Bill's supporters was the poor use to which much -
Highland land was put and yyéneed to force bad landlords to undertake de-

o1 The Conservatives did not bother to attack the principle

velopment.
of a development board and were not nearly as hostile to the Bill as

Noble's speech might have suggested; nevertheless they were strongly critical

54. See Glasgow Herald 24/2/65 and Inverness Courier 26/2/65.

55.;m§botsman and Glasgow Herald, 1/3/65.
56. The debate is to be found in H.C. Deb, Vol.708, cols. 1079-1204.

57. e.g. see Archie Manuel's speech, E.C. Deb, Vol. 708, col. 1127,
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on certain points. Most notably they argued that the Bill gave to the
Board (or rather to the Secretary of State - see next point) excessive
powers; in particular they disliked clauses4, which dealt with compulsory
purchase of land, 6, which allowed the Board to acquire or set up
businesses and carry them on (and which the Conservatives interpreted as
allowing the Board to take over businesses without the owner's consent)
and above all clause 11 which permitted the Board to require owners of
land or businesses to furnish them'with any information they thought necessary
for the exercise of their functions. Secondly, the opposition claimed
that the Board itself was practically powerless as almost all it was to
be allowed to do depended on the agreement of the Secretary of State: the
(excessive) powers conferred by the Bill were not conferred upon an in-
dependent Board at all but on the Secretary of State. They wanted the
Board to be more autonomous. Thirdly, and here they were joined by the
Liberals and even a few Labour backbenchers (e.g. Malcolm MacMillan), they
said that the amount of money being given to the Board ~ £150,000 in its
first year, expected to rise to about £lm. a year by 1968-69 28 was much
too small. Not too much can be made of this money question as in fact
the £150,000 only covered a 5 month period and by 1968-69 the Board were
receiving a grant-in-aid of slightly over £2m. but even so this was a lot
development
less than many supporters of a ¢=~#.o ¢* Board had been demanding (the
S.T.U.C. for example). A number of minor points were also made: for
ingtance Noble thought that.the Board should take over the functions of
some of the other bodies operating in the Highlands; for the Liberals,
George Mackie urged that the Board be allowed to have a revolving fund;

Malcolm MacMillan and Archie Manual from the Labowr back benches attacked

58. H.C., Deb, Vol., 788, col.1084.
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the idea of growth pointS;énd there was disagreement between members of
the two main parties about the relative merits of public and private
enterprise for development . purposes.

Despite their criticisms the Conservatives did not force the issue
and the Bill passed into Committee after an unopposed Second Reading.
In Committee it received a number of minor alterations including having
its name changed from the Highland - to the Highlands and Islands De-
velopment (Scotland) Bill but the Government resisted any weakening of
Clauses 6 and 11, The most important Committee change-was_probably the
decision to ensure that the Board's Chairman should be full time, which
the Government accepted after it appeared that it had support in all
three parties. Other concessions were introduced at the ueport state: o9
'by agreement! was added to the phrase permitting the Board to acguire
businesses, thus underlining, for the sake of the Conservatives, that the
Board did not have the power to acquire businesses at will (which had
never been the Government's intention). Among the more hotable of the
other amendments accepted during the Report on the Bill was one making
it obligatory for the Board to consult with the Local Authorities and
other relevant bodies before putting formal proposals to the Secretary of
State, and one specifying procedure for appeal to a Sheriff by a person
who considers that the Board's demand for information from him is un-
Jjustified. The opposition forced votes on three of their amendments,
all of which were defeated. The first sought to limit the right of the
Secretary of State to give directions to the Board to those cases were it
was 'in the public interest'. Labour and the Liberals claimed that this
added nothing. The second tried to limit the Boards right to acquire

to
land/within the Crofting Counties or 'adjacent areas'. This was

59. The Report and Third Reading are in H.C. Deb, Vol.T714, Cols.908—1046.>
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rejected because it might be useful for the Board to acquire a base outside
this area. The third concerned the contentious Clause 11 and sought to put
limits on the Board's right to demand information.

The Bill passed directly from the report stage to the Third Reading
where most of the old arguments were repeated. Ross claimed that the
powers given were not excessive but merited by the problems of the Highlands
and that most fears concerning them had now abated. Noble reiterated the
points about the Board being too much in the pocket of the Secretary of
State, not having enough money ,and the Bill conferring powers "unprecendented

. . . . 60
in their combination".

He also challenged the Government to describe
Jjust what ideas they had about what the Board would do, saying that the
Bill would in itself solve nothing. As was to be expected there was no
diwision on the Third Reading. The passage of the Bill through the Lords
gave no problems. The Tory peers expressed the same sort of reservations
as their colleagues in the Commons about the Board's powers but with a few
exceptions (such as Lord Burton wﬁo was completely opposed to it) the
measure received cautious support. 61 By the beginning of August 1965
the Bill had become an Act.

The details of the Act are as follows: it sets up a Highlands and
Islands Development Board "which shall have the general function of pre-
aring, concerting, promoting, assisting and undertaking measures for the
economic and social development of the Highlands and Islands", 62 the
Highlands and Islands being the seven Crofting Counties plus any adjatceht

areas designated by the Secretary of State by order of a statutory

60. H.C. Deb, Vol. 714, col. 1040.
61. °H1I. Deb, Vol. 267, Cols.730-46, 750-3, 756-834.

62. The Highlands and Islands Development {Scotland) Act 1965, Section I(1).
















































































































































